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A probit analysis of provincial partisan change for this panel (Table 11)
yields results that are generally similar to those for federal partisanship.
Partisan consistency, strength of bmvincial party identification and provincial
party leader preference (all measured at t-1) have statistically significant
Ieffects. As before, the signs on their coefficients indicate that provincial
partisan change is more likely for inconsistent partisans, persons with weak
party identifications and those who prefer the leader of a party other than
the one with which they identified at the beginning point of‘the panel. Also
similar to the federal results, most of social cleavage variables fail to exert a
significant impact. In keeping with bivariate findings (Table 8), age does
not have such an impact in the provincial case although it did have one
federally. Other significant predictors at the provincial level include
socioeconomic status and the Quebec region/ethnicity dummy wvariables. The
coefficients of all three of these wvariables are negative,- indicating that
between 1979 and 1880, instability in provincial party identification was more
likely among lower status persons and those residing in Ontario rather than
Quebec. Again, it is possible to investigate whether partisan consistency and
strength have an interaction effect on provincial partisan change. Using a
difference of chi-squére test, the interaction term is not significant (X% =
0.03, 'df = 1, p = NS).

(Tabkle 11 about here)

As a final comment on the probit analyses, one may observe that in no
case do they vield large estimatea values of RZ*.'? For the analyses of
switches in federal pariy identification between 1974-79 and 1979-80, R?
equals .15 and .26 respectively, while for switches in provincial party

identification between 1879 and 1980, R? equals .18. Still, these wvalues a.r'e
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far from trivial, and undoubtedly would have been considerably larger if
measures of changes in party leader images and party/issue linkages during
the time intervals encompassed by the panels had been utilized as predictors.
As noted earlier, such variables were not used because of ambiguities
regarding the flow of causality between instability in party identification and
changing feelings about leaders and issues. By relying on measures of party
leader affect and party/issue linkages at the beginning of a panel, the
analyses ‘depicted in Tables 10 and 11 provide very conservstive estimates of
leader and issue effects on partisan instability.

Conclusion

Regtonal and sub-regional variations in federal and provincial election
outcomes are apparent to even the most casual observer of Canadian politics.
Such differences seemingly accord well with the regionally related
ethno-linguistic, religious and economic divisions that characterize Canadian
society. Analyses presented above, however, document that relationships
between eiect-oral results and regionally based social cleav.ages need to be
interpreted with caution. Despite considerable aggregate stability over the
period encompassed by available survey data, federal and provincial party
identificiations are not strongly correlated with region or other social
cleavages. Moreover, at the individual level, party identification displays
impressive levels of instability over even relatively brief time intervals. Such
weak correlations and high levels of partisan mutability, although consonant
with the dramatic reversals of party fortunes that periodically have
characterized successive federal or provincial elections, suggest that the

“politics of territory” in Canada are far from simple.
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It is unlikely that the observed rates of partisan change can be
explained in terms of either replacement or conversion effects, as these are
typically presented in the literature on party identification. Rather, it seems
that instability in party attachments is an ongoing phenomenon. How is it
possible for partisan ties to manifest persistently high levels of instability in
a polity where societal cleavages are both prominent and persistent?

Part of the answer would appear to lie with structural features of the
political system, Eit:@if:ularly federalism. By increasing ‘the number of
political arenas, federa!is;_-éx;::;':n‘:i:pi;;w range of. partisan conflict and
provides voters with opportunities to develop multip.le and complex
orientations toward political parties, Both social psychological and rationalist
conceptions of party identification can be interpreted to imply that
individual-level inconsistencies in party identification in a federal system
should be associated with increased proclivities toward par.tisan change at
both levels of government. Analyses in this paper are consonant with this
hypothesis, with the relationship between federal-provincial partisan
inconsistency and partisan change being sustained in the presence of controls
for several other potentially relevant explanatory variabies.

Among these other variables, the effects of party leader images and
party/issue linkages are especially noteworthy.  In Canada, . voters’' party
leader images and issue concerns are quite wvolatile and, as a resuit, the
potential for partisan change is significantly enhanced, It may be argued
that this volatility in leader images and issue salience derives in large part
from the tendency 61‘ Canadian parties to eschew clearly articulated and well
defined policy agendas in favor of a "quick fix" style of “brokerage” politics

(Clarke et al., 1984). Such a strategy entails an effort to construct broadly
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based electoral coalitions that transcend regional and other societal cleavages.
Parties attempt to convince voters that they are being offered an opporunity
to choose a competent, or even heroic, party leader who, it is claimed,
quickly will address issues that the parties themselves define as constituting
pressing societal problems. By changing the definition of important issues
from one election to the next, by making frequent efforts to refurbish a
leader's image, and by carefully timing the selection of new leaders, parties
practising this brokerage style of electioneering obfuscate pc;litically divisive
social divisions while promoting partisan instability. Since these divisions
tend to be regionally related, the effect is to make territorially correlated
- voting patterns subject to the possibility of sharp shifts over very restricted
time intervals. Whether such aggregate shifts occur depends on the outcome
of partisan conflict during particular election campaigns. Moreover, because
the brokerage style of Canadian parties does nothing to alter the underlying
social and economic bases of regional conflict, territorial divisions are never
completely absent from the electoral arena, and continue to play a central role
in other aspects of Canadian political life.

in broader perspectiye, the present findings are consistent with
arguments that the characteristics of paftisaﬁ attachments are conditioned by
structural features of a political system. Some critics of party identification
(Budge et al., 1976), for example, have argued that the_ concept is useful
only in polities such as the United States where a multiplicity of elective
offices, a presidential system and citizen-iniated voter registration procedures
combine to stimulate partisan self-images that are relatively stable and distinc:c
from the act of voting itself. Althoﬁgh recent studies (e.g., LeDuc et al.,

1984; Clarke and Stewart, 1984) gainsa;r this argument by indicating that the
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concept of party identification has applicability in a va;'iety of political
milieux, these inquiries as well as present findings suggest that such critics
are indeed correct to contend that pf'operties of voters' orientations toward
political parties are related to the structural properties of a polity.
Unravelling these relationships is an important, if complex, topic for future _

cross~national research on party identification.



Table 1

Direction of Federal Party Identification in Canada,

1965-80

Party Identification 1965 1968 1974 1979 1980
Liberal 43% 50% 49% 42% 45%
Progressive Conservative 28 25 24 29 28
NDP 12 n 1 13 15
Social Credit/Creditiste 6 5 3 3 1
No Identification _ 1 9 13 13 10

(N=)* - (2615) (2706} (2411) {2604) (1761)

* -missing data and "other" party identifiers removed



Table 2

Direction of Provincial Party Identification in Canada,

1965-80
Provincial Party _
entification 1965 - 1968 1974 1979
Liberal 39% 42% 40% 32%
Progressive Conservative 28 27 23 28
NDP 11 1 12 14
Social Credit/Creditiste 8 8 6 B
Union Nationale 1 3 1 1
Parti Quebecois X X 5 9
No Identification 12 9 13 1
(N=)* (2729) (2767) {2404) (2592)

* - missing data and "other" party identifiers removed

x - party not in existence at this tfime

{1750)



Table 3

Probit Analyses: Federal Party Identification by
Social Cleavage VYariables, 1980

Federal Party Identification

. Liberal . PC NDP
Social Cleavage Variables
Including Ethnicity MLE  MLE/SE MLE  MLE/SE MLE  MLE/SE
Constant -.49 -2.38*% -1.35 -6.00* A3 0.56
Socioceceonomic Status -.00 -0.23 -.00 2,66% -.00 -2.53*
Age 00 0.64 .01 3.89*% =01  -3.47*
Community Size -.02 -1.39 .08 4,29* -.07 -3.45
Gender 22 3.52* -.09  -1.37 -.06 -0.79
Region/Ethnicity: Atlantic .19 1.59 -.13  -1.02* -.51 -2.81%
Quebec-French 67 7.35*% -1.18 -8.81* -.29 -2.55%
Quebec-Non-French .74 6.56* -.80 -5.60* ~.51  -3.30*
Prairies ~.32 =3.41* .28 3.04* 15 1.42
British Columbia -.33  -2.92* .26 2,32% 1 0.92

Estimated RZ 15 .26 .09

Federal Party Identification

Social Cleavage Variables Liberal PC NDP
Including Religious Affiliation MLE  MLE/SE MLE  MLE/SE MLE  MLE/SE
Constant -.99 -4.51% -.76 -3,13* .16 0.61
Socioeconomic Status | 00 0.8 00 1,51 .00 -2.57*
Age .00 1.60 .01 2.49% -.0] -3.31*
Cormunity Size -0 -0.67 .06 3.16* -.07  -3.44%
Gender ' .23 3.63% -1 -1.82 -.05 -0.69
Region: Atlantic .14 1.18 -.02  -0.19 -,53 -2.90*
Quebec .40 4,27% -.61 -5.08* .38 -3.25*
Prairies -.29 -2.99* .27 2.83* .14 1.30
British Columbia -.29 -2.44% .25 2.13* 0 0.79
Religious Affiliation: Catholic .59 7.11% -.74 -8.04%* -.0 -0.14
Other .43 3.55% ~-.18 -1.45 -.41 -2.54
None i .29 1.94 -.80 -4.68* .16 1.02
Estimated R 19 .30 10

* - p< .05



Table 4

Stability of Federal Party Identification by Region

V=.07, p < .05

A. 1974-79 Region
Federal Party British
Identification, 1974-79 Atiantic Quebec Ontario Prairies Columbia Canada
Stable Party 1d. 66% 62% 66% 54% 60% 62%
Party Id. -~ Ho Party Id. 9 1 6 9 4 8
No Party Id. + Party Id. 7 1 9 5 6 8
No Party Id. =+ No Party Id. 3 7 4 7 7 5
Different Party Id. 15 10 15 26 24 16
(N=) {120) (359) (472} ‘(20?} (142} (1299)
V=.,05p<.0
B. 1979-80 Region
Federal Party British
Identification, 1979-80 Atlantic Quebec Ontario Prairies Columbia Canada
Stable Party Id. 7% 70% 75% 74% 68% 72%
Party Id. -+ No Party Id. 8 6 6 4 4 6
No Party Id. = Party Id. 6 10 4 6 6 6
No Party Id. - No Party Id. 4 5 3 3 5 4
Different Party Id. - n 10 12 13 17 12
(N=) (159) (462) {597) (291) (181) (1690)



Table &

Stability of Provincial Party Identification by Region

V= ,06, p< .05

A. 1974-79 ngjggh
Provincial Party : British
Identification, 1974-79 Atlantic Quebec Ontario Prairies (Columbia Canada
Stable Party Id. 66% 63% 57% 62% 59% 60%
Party Id. + No Party Id. 7 7 9 7 4 7.
No Party Id. - Party Id. 5 7 13 3 7 8
No Party Id.- + No Party Id. 1 3 4 4 4 3
Different Party Id. 21 21 19 25 27 21
(3 =) {117) {354} (466) (203} - (142) (1282)
¥ =.08, p < .0
B. 1979-80 Region
Provincial Party British
Identification, 1979-80 Atlantic Quebec Ontario Prairies Columbia Canada
Stable Party Id. FA B4 77% 68% 80% 74% 74%
Party Id. = No Party Id. 6 5 7 3 8 6
No Party Id. -+ Party Id. 6 5 6 5 3 5
No Party Id. » No Party Id. 3 2 4 2 1 3
Different Party Id. 14 11 15 10 14 13
(N =) (157) {479} (598) {291) (182} (1707)



Table 6
Consistency of Federal and Provincial Party Idenfifications, 1974-80

Patterns of Federal-Proyincial

Party ldentification 1974 1979 1980
Same Party, Both Levels 64% 61% 61%
Different Party 17 23 25
Federal Party, No Provincial Party 6 4 | 4
Provincial Party, No Federal Party 7 6 5
No Party, Either Level 6 6 4
{N= ¥ (2379) (2544) (1725)

* . missing data and "other" party identifiers removed



Table 7

| Consistency of Federal and Provincial Party Identifications
by Province, 1974-80

1974 1979 1980
same diff. same diff. same diff.
Province party party party party party party
Newfoundland | 84% 6% 81% 13% 75% 14%
Prince Edward Island 83 3 85 6 81 6
Nova Scotia - 81 8 76 6 74 ¢
New Brunswick 80 5 78 g 78 6
Quebec 58 22 50 3] 51 33
Ontario 70 v 70 14 68 17
Manitoba 67 20 67 - 17 73 19
Saskatchewan 64 20 58 18 - 76 15
Alberta | 61 22 73 6 72 20
British Columbia 47 33 | 35 51 34 " 54

Canada 64 17 61 23 61 25



Table 8

Stability of Federal and Provincial Party Identification,
1974-79 and 1979-80 by Age

Patterns of Party ﬂ9§-§$959

Identification 18-22 23-34 35-46 47-54 55-64 65 & over
Federal Id. 1974-79 X 2t 32 27 27 19 RIE
Federal Id. 1979-80 24 24 19 17 15 15 .10%
Provincial Id. 1974-79 X 36 31 37 31 . 23 RIE
Provincial Id. 1979-80 22 22 17 21 16 21 .06

+ - percentage changing party identification
X - no respondents in this age group for 1974-79 paneil
*-p<.05



Consistency of Federal and Provincial Party

A. 1974-79

Federal Party
Identification 1974-79

Same Party Id.

Party Id. » No Party Id.

Different Party Id.
(N =)

¥ =13, p < .00

8. 1979-80

Federal Party
Identification 1979-80

Same Party Id.

Party Id. + No Party Id.

Different Party Id.
(N=")
V=14, p < .00

Table 9
Stability of Federal Party Identification By

Identification

Consistency of Federal-Provinctal

Party Identification, 1974

Same Fed./ Fed. Id./ Different Fed./
Prov. Party Id. No Prov. Id. Prov. Party Id.
77% 655 59%
8 16 1
15 20 30
(812) (72) (232)
Same Fed./ Fed. 1d./ Different Fed./
Prov. Party Id. No Prov. Id. Prov. Pafty 1d.
85% 75% 69%
5 12 8
9 13 24
(1030} (72) (409)



Table 10

Probit Analyses: Stability of Federal Party Identification, 1974-79 and
1979-80 by Attitudinal and Social Cleavage |

Variables
Attitudinal and Social 1874-79
Cleavage Yariables MLE MLE/SE
Constant .39 1.09
Party Preferred, Most Important Issue (t-1) ~.16 -2.58*
Consistency, Fed.- Prov. Party Id. {(t-1) .19 3.73*
Strength, Fed. Party Id. (t-1) : -.23 -3.73%
Party Leader Preference (t-1) -.00 -0.01
Political Interest Index {t) - 12 -2.23%
Socioeconomic Status | -.00 -1.95
Age | -.01 -2.52%
Community Size -.00 -0.09I
Gender 02 0.19
Region/Ethnicity: Atlantic _ 13 0.85
Quebec- French -.1 -0.92
Quebec- Non-French -.32 -1.91
Prairies ' .36 3.06*
British Columbia .16 1.0
Estimated R 15

*-px .05

1879-80

MLE

.41
-.31
.24
-.34
-.24
-.12
-.00
-.0
.02
A1
.04
-.21
~.22
.01
.01

.26

MLE/SE
1.30

-5.63*%
5.04%
-5.49%
~5.06%
-2,35*
-0.37
-2.96%
1.05
1,34
0.25
-1.70
-1.41
0.10
0.06



Table TN

Probit Analyses: Stability of Provincial Party Identification,
1979-80 by Attitudinal and Social Cleavage Variables

Attitudinal and Social 1979-80
Cleavage Variables MLE MLE/SE
Constant .72 2.33*
Consistency, Fed. - Prov. Party Id. (t-1) .15 3.21*
Strength, Prov. Party Id. (t-1) -.51 ~-8.76%
Party Leader Preference (t-1) -.15 ~2.71*
Political Interest () - -.07 -1.18
Socioeconomic Status -.00 -2.16%
Age -.00 -0.56
Community Size -0 -0.65
Gender Jd2 1.53
Region/Ethnicity: Atlantic -.06 -0.43
Quebec-French -.41 -2.96*
Quebec-Non-French -.63 -3.72%
Prairies -.19 -1.59
British Columbia -.09 -0.64
Estimated R2 .18

*-p< .05



Province

Newfoundiand
Prince Edward Is.
Nova Scotia

New Brunswick
Quebec

Ontario

Manitoba
Saskatchewan
Alberta

British Columbia
Yukon/N.W.T.

Canada

x% Change

1980-84, Ten
Provinces

X - Yess than 0.5%
N.C. - not computed

Appendix A

Popular Vote by Province, 1980 and 1984

Federal Elections

Party
Progressive New Democratic All
Liberal Conservative Party" Others -
1980 1984 1980 1984 1980 1984 1980 1984
% £ k3 % 3 % Z 2
47 36 36 58 17 6 X X
47 4] 46 52 7 7 b4 X
40 33 39 51 21 15 X X
50 32 33 53 16 14 1 X
68 35 13 50 g 9 10 6
42 30 36 47 22 21 X 2
28 22 38 43 34 27 b 8
24 18 39 42 36 38 1 2
21 13 66 69 10 14 3 4
22 17 4 46 35 35 2 2
37 25 32 a7 31 28 X X
44 28 33 50 20 19 3 3
1.2 12.4 3.3 N.C.



Appendix B

Federal Party Indentification by Province, 1980

Province
Newfoundland
Prince Edward Is.
Nova Scotia

New Brunswick
Nuebec

Ontario

Mani toba
Saskatchewan
Alberta

British Columbia

Canada

* - weighted national

Liberal

57%
50%
41%
45%
67%
41%
35%
23%
26%
29%

45%

sample

Federal Party Indentification

pC
23
36
33
32

7
33
33
35
57
37
28

NDP
11
3
10
9
11
16
23
35
9
24

15

sC

N O O M O B Do o

-t

No. Id.
9
12 -
16
15
11
10

10

(N)
(70)
(78)
(132)
(76)
(427)
(483)
(88)
(65)
(110}
(179)

{(1761)*



Province
Newfoundland

Prince Edward Is.

Nova Scotia

New Brunswick
Quebec

Ontario
Manitoba
Saskatchewan
Alberta

British Columbia

Canada

+ - not applicable

Provincial Party Identification by Province, 1980

l.iberal

47%
48%
41%
47%
53%
31%
19%
19%
14%

6%

34%

* - weighted national sample

PC

37
39
38
35

42
38
21
71

28

Appendix C

Provincial Party Identification

NDP
6
1
9
10

1]
15
36
57

7
38

14

sC

W o o - O o C O

-,
o =

UN

+ o+ o+ N+ o+

—

Lt}

+ + + + +

10

No. Id.

10
12
13

(N)
(70)
(77}
(133)

(72)
(433)
(480)

(89)
(67)

(108)
(152)

(1750)*
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Footnotes

The 1974, 1978 and 1980 Canadian national election and pane! studies
were funded by grants from the Social Sciences and Humanities
Research Council of Canada (principal investigators: Harold D. Clarke,
Jane Jenson, Lawrence LeDuc and Jon Pammett). Weighted panel N's
are: 1974-79 - 1353, 1979-80 - 1770, and 1974-79-80 - 865. The
weighted N's for the 1974, 1979 and 1980 cross-sectional samples are
2445, 2670 and 1786, respectively. The 1965 and 1968 national election
studies were funded by the Canada Council and conducted by John
Meisel and associates. Data generated by the several studies are
archived with the [nter-university Consortium for Political and Social
Research. Details concerning the design of the 1974 survey may be
found in LeDuc et al. (1974). Those for the 1979 and 1980 surveys are
available from the principal investigators upon request. The authors
are seolely responsible for the analyses and interpretations presented
here.

In the 1974, 1879 and 1980 surveys, the following sequence of questions
was used fo measure party identification at the federal level of
government: (a) "Thinking of federal politics, do you usually think of
yourself as Liberal, Conservative, NDP, Social Credit, or what?" (b)
"How strongly [party named] do you feel, very strongly, fairly
strongly, or not very strongly?” (c) [If "refused,” "don't know"
“independent” or "none” in (a)] "Still thinking of federal politics, do
you generally think of yourself as being a little closer to one of the
parties than to the others?” {[emphasis in original]l. (d) [If "yes"]
"Which party is that?" All respondents supplying a party label in
questions {a) and {c} were considered to have some degree of party
identification. Persons declining a party label in (a) but providing one
in {c) were classified as "weak” identifiers. A similar set of questions
was used to measure party identification at the provincial ievel. In the
1965 and 1968 national election surveys integrated sequences of
questions were used to measure the strength and direction of federal
and provincial party identification. The 1965 and 19588 question
sequences are described in the ICPSR codebooks for these data sets,
ICPSR study numbers 7225 and 7009 respectively.

Unlike the situation in the United States, the term “lIndependent" is
seldom used in Canada.

For economy of presentation the provincial party identification data in
Table 2 are not shown by province. Such an analysis for 1980
(Appendix C} shows that Parti Québdcois identifiers constituted 36% of
the Quebec electorate. On the growth of PQ identification during the
1970s see Clarke (1983). .

For the dependent variables in these analyses identifiers with a
particular party are scored 1, other respondents are scored 0. The
predictor wvariables are measured as follows: socioeconomic status - the
Biishen index of occupational prestige which ranges from 14.41 to 75.32
(Blishen and McRoberts, 1976); age in vyears; community size - over
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1.
12.
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500,000 = 1, 100,000-500,000 = 2, 10,000-99,999 = 3, 1,000-9,998 = 4,
rural = 5; gender - men = 1, women = 2; region/ethnicity - a dummy
variable as indicated in Table 3 with Ontario as the reference category;
religious affiliation - a dummy variable as indicated in Table 3 with
Protestant as the reference category.

These analyses overstate the stability of party identification by not
investigating changes in strength of identification. For example, of the
directionally stable identifiers in the 74-79 and 79-80 panels, only 54%
and 57% respectively also maintained stability in the strength of their
party ties (LeDuc et al., 1984).

Classic statements of cross-pressures hypotheses in the voting behavior
literature include Lazarsfeld et al. (1948); Berelson (1954), and
Campbelt et al. (1954, 1960). For a useful conceptual and empirical
critique see Sperlich (1971).

In the 1979 and 1980 cross-sectional surveys the correlations (r)
between election interest and strength of federal party identification are
.22 and .23 respectively.

Partisan consistency is measured as follows: same federal and provincial

party identification = 1; federal party identification but no provincial
party identification = 2; different federal and provincial party
identification = 3. Federal nonidentifiers are excluded from the
analysis. :

These variables are measured as follows: {(a) strength of party
identification - very strong = 3; fairly strong = 2, weak or leaning = 1;
(b} political interest - respondents stating they were "very interested”
in a specific election and generally follow politics “very closely” were
scored 2; those stating that they were at best "slightly interested" in
the election and follow politics "not much at all” were scored 0; all
others were scored 1; (c¢) party leader preference - assessed in terms
of relative affect for party leaders, with affect being measured using
100-point thermometer scales (Clarke et al., 1879, pp. 406-407, 421).
Respondents preferring the leader of the party they identify with at
the beginning point of a panel {t-1) are scored 3; respondents
preferring the leader of a-party other  than the one identified with at
t-1 are scored 1; other respondents are scored 2. Such comparisons
made at the level of the individual respondent’ obviate potential
measurement problems due fto variations in how respondents use the
thermometer “space.” Re: party/issue linkages, respondents stating
the party they identified with was closest to them on the most important
election issue at t-1 were scored 1, respondents stating that a party
other than the one they identified with was closest were scored -1, and
all other respondents were scored 0,

For descriptions of how these variables are measured see note 5 above.
The R? measure used here was proposed by McKelvey and Zavoina

(1975). For caveats re: this and analogous summary statistics for
probit see Aldrich and Nelson (1984: 57-59). o
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Géographie des comportements politiques en Suisse

1. Introduction

Dans toute 1'Europe, et les articles présentés dans ce
groupe le confirmeront sans doute, on a pu observer des pérsis—
tances & long terme du vote populaire., Siegfried notait déjid il y
a bien longtemps; "J'ai remargué souvent, dans les &lections, gque
les opinions politiques sont sujettes 3 une répartition géogra-
phigue. Chagque parti, ou plus exactement chagque tendance a son
domaine; et avec un peu d'attention, l'on distingue qu'il y a des
régions politiques comme il y a des régions géologigues ou écono-
miques...- J'ai remarqué aussi, malgré des apparences trompeuses,
qu'il existe dans les manifestations de l'opinion une singuliére
continuité." (1964, p. V). C'est un tel projet que j'aimerais
amorcer ici: montrer les grandes dimensions qui structurent la
carte politique de la Suisse d'aujourd'hui, leurs relations et
leur persistance.

D'emblée une précision s'impose: persistance des comporte-
ments politiques n'implique nullement immobilisme des structures.
Beaucoup de choses ont changé: 1les Suisses ne votent plus sur
l'interdiction de 1'absinthe mais & propos des centrales
nucléaires. Le mode de vie a &galement changé@ et, & un certain
niveau, le développement des agglomérations n'est pas sans effet
sur le comportement politique. Pourtant, au dela des variations a
court terme, on retrouve des grandes tendances gui perdurent, des
cartes comparables & travers le siécle,

L'idée que je voudrais défendre ici est la suivante: si les
comportements politiques ont une telle pérennité, c'est aussi que
les différences relatives entre les unités dfanalyses, en 1'oc-
curence les cantons suisses,-dotés d'une forte existence histori-
‘que, se maintiennent. En ce sens, les "explications” que 1l'on
peut trouver dans la structure socio-économigue seraient plutdt
le moyen de décrire des sociétés différentes, avec leurs propres
formes de sociabilité.



%

Géographie des comportements politigques en Suisse

T1 faut noter pourtant qufune telle approche correspond a un
certain niﬁeau d'analyse. Par exemple, si l'on considére une
désagrégation plus fine, comme les communes par exemple, d'autres
facteurs comme le mode de vivre et d'habiter interviennent et

1)

complexifient l'analyse.

Dans cet article, c'est & ce systéme de continuité et de
changement, mesuré au niveau des cantons, que je vais m'intéres-
ser. En somme il s'agit de tracer un portrait global de trois
domaines:

1. Les principaux_clivages sccio-&conomiques.

2. Le systéme partisan

3. Le systéme des votations.

_ Les votations é&tant cette institution helvétique gqui fait
aussi le bonheur des politologues: la compétence, selon le mot de
SIEGFRIED (1969) du peuple suisse de se prononcer é&galement sur
2}

des "choses" et non seulement sur des personnes.

2. Le systéme de clivages en Suisse

Décrire le systéme de clivage en Suisse pourrait recouvrir

3)

de nombreuses dimensions. Pourtant guelgues indicateurs simples
donnent déjé une bonne idée des dimensions fondamentales qui dif-
férencient les cantons. Plus particuliérement, 3'ai retenu deux
types d'indicateurs:

1. Deux indicateurs des traditions culturelles: la langue et

la religion.

2. Les indicateurs é&conomiques les plus simples: la
structure d'emploi par secteur.
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2.1 Les traditions culturelles

Langue et religion marguent depuis longtemps les différences
entre les cantons.‘ Par exemple le différent entre conservateuxs
et radicaux au XIX®™® gidcle s'est trds vite territorialisé en
une alliance particuliére de cantons catholiques: le Sonderbund.
En somme, malgré les migrations et les mouvements de population,
chaque canton a gardé un caractére prépondéfant: catholique,
protestant ou mixte,

La différenciation linguistique fonctionne aussi depuis une
histoire relativement lointaine. Le principe de territorialité,
déterminant la langue effectivement utilisde 3 un endroit donné,
a permis une relative invariance de ces frontiéres.q)

Carte 1

La superposition des clivages: langue et religion

Alémani: et testa
Alemaniggg et Eggte nt

Alemgnéque etegath%lique
it B

faHs g @%ﬁﬁglique




¥

Géographie des comportements politiques en Suisse

I1 est pourtant particuliérement important de souligner gue
ces clivages ne se superposent guére, 3 tel point que - certains
auteurs expliquent la stabilité de la Suisse par 1le "cross-
cutting” des clivages. La carte 1, qui reprend ces deux variables
trichotomisées, montre la compléxité de cette structure: il est
des cantons alémaniques et catholiques (par exemple Lucerne et la
Suisse centrale} tout comme des cantons alémanigues et protes-
tants comme Zurich ou Berne. De méme la Suisse romande n'est
absolument pas uniforme en matiére de religion.

2.2 Les secteurs é&conomigues

N'utiliser que cet indicateur pour rendre compte de la
structure é&conomigque peut sembler a priori une simplification
abusive. Pourtant des &tudes comme celles A'HOFFERBERT (1974) par
exemple, ont montré qu'un ensemble d'indicateurs s'organisait,
dans les pays développés, suivant une structure bidimensionnelle:
"affluence" et "industrialization"”, le secteur tertiaire détermi-
nant largement la premiére dimension, le secondaire la deuxiéme.
D'autres é&tudes ont d'ailleurs confirmé qu'il en était bien de
méme pour la Suisse’. SCHULER et NEF (1983) classaient d'ail-

leurs aussi une typologie des régions helvétiques suivant un
concept semblable.



3

Géographie des comportements politiques en Suisse

Graphigue 1
La structure centre-périphérie
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Un probléme se pose toutefois dans la mesure ol les
structures économiques ont connu plus de changements au cours du
siécle: un secteur comme le tertiaire a en effet passé de moins
d'un tiers 3 plus de la moitié des emplois entre 1920 et 1980. En
fait il s'agit beaucoup plus d'un changement du niveau absolu cue
des écarts relatifs entre les cantons. On peut s'en rendre compte
en effectuant une analyse en composantes principales de la pro-
portion des emplois dans le secteur tertiaire aux divers recense-
ments entre 1920 et 1980. On obtient alors une premiére composan-
te gqui, avec 93 % de la variance, reprend la composante 34 long
terme, et une deuxiéme gui décrit le changement. C'est ce que
montre clairement ce graphigue.
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Graphigque 2
Saturations des deux premiers facteurs
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Une telle opération, aboutissant d des résultats semblables,

6)

a été menée sur les deux autres secteurs '. On peut alors définir

une carte du secteur marquant de chaque canton7). On retrouve
1'importance du tertiaire dans les centres, Genéve, Bale, Zurich
mais aussi au Tessin et dans les Grisons ol il se combine avec

une agriculture non négligeable. Bernes)

apparait comme peu
margqué par un secteur dominant. L'implantation de .l‘industrie
reprend un large croissant recouvrant aussi bien l'arc jurassien
.gue la suisse septentrionnale ou orientale. Enfin bon nombre de
cantons catholiques, en cela conformes 3 la thése de Max Weber,
ont gardé plus longtemps une importante paysannerie: région pré-
‘alpines et alpines de Fribourg, du Valais et de la Suisse cen-

trale.



1 B

H

Géographie des comportements politigques en Suisse

Carte 2
Le secteur dominant
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Ces “quelgues dimensions décrivent déja une Suisse au visage
fort diversifié. En parcourant maintenant la géographie politique
de la Suisse, on va bien vite retrouver certains de ces clivages

élémentaires.

3. L'implantation partisane -

Pays & structure fédérale, la Suisse & un parlement bicamé-
ral dont l'une des chambres, le Conseil National, est élue & la
proportionnelle depuis 1919. Au niveau de la confédération, la
régle est celle d'un multipartisme relativement stable: le gra-
phique 2 en témoigne. Il faut toutefols mentionner 1l'entrée sur
lé scéne politigue de nouveaux partis ces vingt derniéres années:

écologistes, partis opposés & 1l'immigration étrangére, etc.
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Pour avoir une base de mesure commune, Jj'ai regroupé les
partis, pour toutes ces analyses, en familles: 1la gauche com-
prend non seulement les socialistes mais aussi les petits partis
communistes quand ils existent. Les radicaux et libéraux, assez
proches idéclogiquement parlant, ont aussi &té& regroupés. On
arrive donc a une strcture comprénant quatre grandés familles: la
gauche; le parti dJdémocrate-chrétien soit l'ancien grand parti
conservateur et catholique; les radicaux et libéraux, qui furent
les fondateurs de la Suisse de 1848, partis actuellement gitué un
peu a droite sur l'échiquer politigque, représentant souvent les
industriels ou les professions lib&rales, et l'union démocratique

du centre, anciennement parti des paysans, artisans et bourgeois,
scission du parti radical.

Graphigque 3
Evolution de l'électorat
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Des changements plus importants se sont toutefois passés au
niveau de la structure partisane de chaque.canton., On peut s'en
rendre compte de la maniére suivante: si l'on codifie les
&lections au conseil national par la grille que'voi&i:
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1 Monolithique = Un parti obtient plus de 90 % des suffrages
2 Dominant | 60 %
"3 Majoritaire : 50 %
4 Bien représnté ' 40 %
5 Multipartisan:-aucun parti n'a plus del 40 &

Cette analyse menée sur les familles politigues nous permet
de voir une lente mais constante &volution gui peut se résumer
dans les termes suivants: '

Les cantons 3 systéme pluraliste le sont resté.

Les cantons & syétéme plus monolithigue ont pour la plupazt
évolué vers le multipartisme.

En d'autres termes, la tendance générale a été celle d'un
affaiblissement de 1la cohérence partisane de chague canton.
Pourtant, les 1lieux de prédilection de chaque parti sont restés
plus constants.
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Takleau 1

Type de systéme partisan par canton

Année 19 22 25 28 31 35 39 43 47 51 55 59 63 67 71 7% 7¢
Canton

NW 17 1 1 1 1 1 2 3 2 1 2 1 1 2 1 1 4
UR 11 1 1 21 11 2 1t 1 1 111 2 s
oW 1 21 1 1 1 1 31 2 2 1 2 1 1 1 1
AI 2 1 1 1 1 1 2 1 1 1 2 2 2 1 1 11
AR 2 21 3 3 3 3 3 3 3 2 3 3 3 2 4 4
Vs 2 2 2 2 2 2 2 2 2 2 2 2 2 5 2 3 3
FR 2 2 2 2 2 2 2 2 3 3 3 3 3 4 4 4 5
VD 2 2 2 2 2 3 2 2 3 3 4 4 4 &4 5 5 4
ZG 2 3 4 4 1 3 4 4 4 4 4 3 3 3 5 5
LU 3 3 4 3 4 3 3 4 3 4 3 3 4 1 4 3 3
Sz 3 3 4 4 3 3 2 5 5 4 4 3 4 5 5 4 4
BL 3 3 55 45 5 55 5 6§ 65 5 5 5 5 §
GE 4 3 2 5 4 4 5 2 4 4 3 4 4 5 5 4 4
NE 4 4 3 3 4 4 3 3 3 3 3 3 3 3 4 3 3
TI 4 4 4 3 4 4 4 4 4 5 4 4 4 4 5 4 5
SO 4 4 4 4 4 4 4 5 5 4 4 4 4 4 5 5 §
SG 4 4 4 4 4 5 4 5 4 4 4 4 4 4 4 4 4
BE 4 4 5 4 4 4 4 5 4 5 5 5 5 5 5 5 5
GR 4 5 5 5 5 5 3 3 4 4 4 4 4 4 4 5 5
CL 5 4 1 3 S 5 2 4 2 3 3 4 3 3 3 2 2
SH 5 4 4 5 S 4 4 3 4 3 3 4 4 4 5 4 4
2H 5 5 4 4 4 5 5 S5 5 § 5 5 5 5 5 5 5§
AG 5 5 5 5 5 5 5 § 5 5 5 5 § 5 5 5 5
TG 5 5 5 5 5 5 5 5 5 5 5 5 § 5 5 5 §

-

On retrouve donc bien un aspect changement. Pourtant, dans
l'implantation partisane proprement dite, on chserve une grande
stabilité: en termes relatifs, les cantons les plus margués par
telle ou telle famille politique y sont restés fidéles. Une
analyse en composanteg principales menée par parti, permet, comme
pour la structure économique, de tracer les cartes dé 1'implanta~
tion des familles politiques. Le mode de construction de ces

10
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cartes est tel qu'il insiste beaucoup plus sur la position rela-
tive des cantons et n'indique guére le niveau absolu. En revan-
che, il s'agit bien 13 de la distribution 3 long terme.

Le Parti Démocrate Chrétien est avant tout implanté en
valais, & Fribourg et dans les petits cantons de Suisse cen-

9)

trale”’. En fait, on retrouve guasiment ici une carte du catholi-

Cisme.

L'implantation radicale, si l'on met & part le cas
particulier 4'Uri, est ﬁarticuliérement forte dans le canton de
vaud et A& Neuchdtel. Mais elle est loin d'étre négligeable &
Genéve ou au Tessin, par exemple.

La gauche, principalement constituée par le parti socialis-
te, le parti du travail n'étant guére important qu'd@ Genéve, est
avant tout distribuée dans les anciennes régions industrielles du
pays: l'arc. jurassien et la Suisse orientale, les valeurs les
plus élevées étant atteintes & Neuchdtel, centre horloger, et a
Schaffhouse, fief de grandes industries.

Enfin le dernier parti gouvernemental, l'union démocratique
du centre, n'a pas une implanation nationale. Il est surtout
important & Berne et en Thurgovie od il a pris la place des
radicaux sur l'échiquier politique.

On reviendra bientét sur les liens unissant ¢ces indicateurs
mais analysons d'abord le dernier terme décrivant la structure
politigue. '

1
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4, Les votations

Composante intéressante du systéme politique suisse, les
votations ne vont pas sans poser de nombreux problémes d'analyse,
D'abord, elles sont extrémement nombreuses: 222 votations entre
1920 et 1980, 56 entre le début de 1975 et la fin de 1979. De
plus les sujets abordé&s sont extraordinairement divers: interdic-
tion des casinos, de la franc-magonnerie, limitation de 1'immi-
gration étrangére; et parfois fort complexe: régime financier de
la confédération, loi sur l'agriculture, taxes douaniéres et j'en
passe. Enfin, le citoyen ne semble pas toujours prét 3 suivre les.
consignes de vote des partis.10} Il faut alors utiliser une
construction méthodologique plus complexe pour décrire ces as-
pects. -

La premiére hypothése gue l'on peut pourtant poser, c'est
gu'il est possible de réduire cette diversité en quelques dimen-
sions. Fredéric Bon écrit par exemple: "La technicité croissante
des problémes_qui entrent dans le champ politique avec 1l'exten-
sion du rdle de 1l'état accrolt encore la difficulté d'appréhen-
sion du débat par le simple citoyen. Or la démocratie pluraliste
le somme d'intervenir & certains moments privilé&giés dans ce
débat et d'arbitrer ces conflits. Le temps et Ll'investissement
intellectuel qu'il peut consacrer & cette tiche sont extrément
limités, Le seul moyen pour résoudre cette contradiction est
d'opérer, & la limite du discours mythigue,; une réduction de cet
univers & un petit nombre d'oppositions, de ramener un systéme de
conflits multidimensionnels & guelgues conflits fondamentaux."”
(BON, 1979, p. 112). Trés vite, 1'idée d'une analyse en composan-
tes principales s'impose pour vérifier une telle proposition.

Se pose alors le probléme d'une mesure de la stabilité. La
solution retenue ici a &té de mener une analyse & 1l'intérieur de
périodes bien différenciées avant de comparer ces résultats. Une

11)

analyse en composantes principales a donc été faite sur les

périodes suivantes:

13
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1920 - 1929 Les suites de la guerre et de la grédve générale,
1930 - 1944 La grande crise et la tentation frontiste

1945 - 1959 L'expansion '

1960 - 1974 La surchauffe

1975 - 1979 La "crise"

L'hypothése d'un petit nombre de dimensions s'est largement
trouvée confirmée si l'on regarde la distribution des wvaleurs
propres:

Tableau 2 .
Pourcentage cumuléd d'explication

Période Facteur 1 Facteur 2 Facteur 3 Facteur 4

1920-29 42

% 65 % 72 % 79 %
1930-44 45 % 66 % 77 % 83 %
1945-59 39 % 61 % 74 % 80 %
1960-74 46 % 60 % 68 % 74 %
1975-79 51 % 69 % 75 % 81 %

Quatre facteurs expliquent plus des quatre cinquiémes de la va-
riance, 2 plus des trois cinguiémes! Ce sont d'ailleurs ces deux
premiers facteurs gui vont le plus retenir mon attention tant ils
cumulent une part importante de la variance,

Sans entrer dans le détail de l'interprétation, Ie contenu
des deux premiers facteurs peut se décrire ainsi:

Durant toutes les périodes, le premier facteur apparalt
comme une grande dimension gauche-droite ou, plus exactement,
progressisme~traditionnalisme, En effet, aux cb6tés des
initiatives soutenus par la gauche la plus classique, comme
l1'initiative pour la semaine de guarante heures, on y trouve des
votations écologistes comme le probléme des centrales nucléaires,

féministes comme la sclution des délais en matiére d'avortement

14
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ou pacifistes comme la demande d'un service civil pour les
objecteuxrs de conscience.

Le deuxidéme facteur a2 apparamment: plus varié dans sa
définition. Suivant les épogues, on peut en effet le dé&crire dans
les termes suivants: _

1. Une opposition cantonalisme-ouverture internationale.
C'est par exemple 13 que l'on retrouve la guestion de l'entré de
la Suisse dans la SDN.

2. Une distinction interventionnisme-libéralisme é&conomique.

3. Un contenu que j'avais, avec Eugéne Horber, qualifié& de
populismeIz) tant il recouvre un mélange d'écologie peu politisée
avec des tendances xénophobes et un soutien assez général aux
propositions du gouvernement. Cette composante parait d'ailleurs
fort importante si l'on examine le développement récent de 'nou-
veaux" partis et de nouveaux mouvements sociaux. .

Ainsi, le changement apparalt, partiellement tout au moins,
dans la d&finition des facteurs. Pourtant la stabilité doit
surtout se mesurer par 1'implantation géographique des tendances
politiques. '

Une analyse en composantes principales des facteurs de cha-
que période m'a paru un moyen intéressant de montrer la cohérence
& long terme du vote. Si les facteurs sont stables on peut en
effet s'attendre 3 retrouver deux facteurs explicatifs. 8i, au
contraire, il n'y a pas de stabilité, ce sont jusqu'a dix fac-
teurs que l'on pourra observer. En l'occurence la dmonstrations
est claire: 2 facteurs expliquent 92 % , soit la quasi totalité

13}

de la variance si bien que l'on pourra bel et bien parler des

facteurs 3 long terme du vote. Ils se décomposent ainsi:

15
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Tableau 3

Coéfficients de saturations

Facteur 1 Facteur 2 Communalité

F1P1 0.92 0.93
mMP2 0.82 0.47 0.88
F1P3 0.97 0.97
F1P4 0.95 0.97
F1P5S 0.98 ' 0.97
F2P1 0.87 0.83
F2EP2 0.36 0.77 0,72
F2P3 0.94 0.91
F2P4 0,94 0,95
F2P5 Q.85 0.73

Notes:s 1, Seuls les coéfficient supérieurs a 0.3 sont représentés
2. FP1P3 signifie le premier facteur de la troisiéme période

L'hypothése d'une stabilité du vote des cantons est ainsi
largement confirmée: alors méme que les préocupations et les
enjeux politiques se meodifiaient, malgré la diversité des sujets

proposés, deux grandes dimensions permettent de rendre compte du
vote.

16
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La carte de ce premier facteur correspond largement a la
répartition de la gauche. En d'autres termes, les cantons ol
1'agriculture joue encore un rdle important, od le parti démo-
crate chrétien est largement implanté ne sont guére en faveur de
solutions progressistes, alors que les cantons tertiarisés comme
Genéve, le Tessin, ou gui connaissent une industrie importante
comme Bile ou Neuchftel y sont beauccup plus favorables.

Carte 7

Le premier facteur des votations
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La deuxiéme dimension montre un visage intéressant de la
Suisse: une double dimension centre-périphérie: d'abord au niveau
linguistique entre la majorité alémanique et la minorité latine;
puis, & 1'intérieur méme de la Suisse alémanique, entre les

grands cantons comme zurich et les petits cantons de Suisse
centrale.

Carte 8

Le deuxiéme facteur des votations
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5. Synthése

On dispose de cette maniére d'un ensemble d'indicateurs des
structures aussi bien sociales gue politique. Leurs liens sont
d'ailleurs incontestable, Une maniére familiére de s'en rendre

14)

compte est d'effectuer une régression multiple et d'expliquer

ainsi les facteurs issus de l'analyse des votations.

Tableau 4 _

Explication des facteurs votation
Premier facteur R carxré Beta
Primaire 0.59 -0.77
Alémanique 0.87 ~ -0.54

Deuxiéme facteur

Alémanique 0.58 - -0.79

Primaire Q.84 0.35
Catholique 0.87 0.24

En un sens, la distribution géographique des votations s'ex-
plique par ces guelques indicateurs. En d'autres termes deux
simples variables décrivant des dimensions culturelles et é&cono-
miques sont suffisantes pour rendre compte d'une part importante

du comportement politique.

Pourtant, éussi paradoxal que cela puisse paraltre, 1la
‘plupart des modé&les ont probablement une capacité d'explication
aussi élevée. En effet, le comportement politique, 3 ce niveau
d'analyse, me semble largement déterminé par un ensemble 4ge
traditions et de valeurs propres au canton15) si bien que  1la

plupart des indicateurs doit refléter ces grandes différences.
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On peut le vérifier par une procédure certes compliguée mais
néanmoins puissante. Le probléme de départ est de comparer deux
structures: structure politique et structure sociale. On est
alors dans un domaine typique d'application de 1l'analyse en
corrélation canonique. C'est ce gui a été fait en utilisant les
indicateurs de langue, religion et secteurs é&conomigque comme
ensemble de '"gauche" et les facteurs issus de 1l'analyse des
votations comme ensemble de "droite". On obtient alors des cor-
rélations canoniques de 0.96 et (.93 respectivement soit des
valeurs c¢omparables & l'analyse de la régression. L'avantage
d'une telle analyse est gue l'on peut calculer des scores cano-
niques et alors des corrélations avec des indicateurs supplémen-
taires. On peut ainsi se rendre compte de leurs rapports avec les
variables originales. De plus, en représentant des corré&lations,
on peunt aussi tracer des cercles représentant les pourcentages
d'explication et juger immédiatement de la pertinence de ces
variables. '

C'est ainsi que la représentation de la page suivante a été
obtenue. Des indicateurs aussi différents que l'origine de la
population, la proportion de naissances illégitimes, la fécon-
dité, l'urbanisation ont plus de 60 % de variance en commun avec

cet espacei Les indicateurs permettant de décrire le comportement
politique sont donc bien nombreux. En d'autres termes, les can-

tons semblent bien différenciés entre eux et possé&dent vraissem-
- blablement une c¢ertaine cohérence sociale qui explique cette
interchangeabilité des indicateurs.
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Liste des abréviations:

Cath % catholiques Primaire
Dep Dépenses par habitant PDC
Etr % Etrangers PS
Fl Premier facteur votation Rad
F2 Deukiéme facteur votation Sec
Germ % alémanigques : Sui
Il % naissances illégitimes
Nup Nuptialité Ter
Orig % originaire du canton ubc
Urhb

WO o 20 a0

secteur primaire
parti_démocrate chrétic
parti socialiste
parti radical et libéra

‘secteur secondaire

population d'autres
cantons

% secteur tertiaire

% Union démocratique

%

Il s'agit toujours de la premiére composante (3

dans les agglomérations

long terme)} de

1'analyse de chaque indicateur entre 1920 et 1980

F+ Primaire

OO0 % de variance

commune

Note: Les facteurs n'ayant pas d'orientation, ils ont &té

répétés & chaque extrémite,
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Une telle représentation montre d'abord 1l'importance de 1la
dimension linguistigque par rapport'é la deuxidme dimension des
votations. On voit aussi les rapports entre cet aspect
progressiste-traditionnaliste des votations et une opposition
entre cantons ol l'agriculture est relativement importante et les
autres plus tertiarisés. Les premiers sont plus souvent
catholiques, avec une fécondité plus importante, avec une part
importante de la population originaire du lieu tandis que les
autres sont évidemment plus urbanisés, avec une importante
proportion Aa'étrangers. |

Enfin, sur un tel graphique, on peut effectivement
retrouver, comme on le supposait au départ, les grandes
dimensions d'affluence et d'industrialisatiion d'Hofferbert.

6. Conclusion

BEn conlusion, il faut d'abord souligner qu'il est possible
de définir une géographie politique de la Suisse, au niveau des
cantons en tout cas. De plus les analyses, tant des votations que
des é&lections, montrent que cette géographie ne s'est gudre
modifiée au cours du siécle, On peut d'ailleurs supposer gqu'une
socialisation politique restreinte 3 la transmission de l'affi-
liation partisane serait peut &tre capable de rendre compte de la
régularité des é&lections mais probablement pas de celle des
votations.

L'explication compléte de ces distributions &chappe encore
mais la corfespondance que l'on retrouve entre les structures
sociales montre gu'il faut probablement remonter & une histoire
relativement ancienne pour comprendre ces mécanismes. L'importan-
ce de la religion comme indicateur discriminant entre les cantons
en est un signe supplémentaire; tout comme la cohérence des

cantons qui s'explique par une longue existence,
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En 1'état actuel des choses, il me semble gue trois
paradigmes peuvent rendre compte de cette stabilité. Ces
résultats sont d'ailleurs aussi un préalable & leur utilisation.
Sans entrer dans les détails; on peut mentionner:

1. L'hypothése d'un conflit générateur suggérée par Paul
Bois (1969).

2. L'hypothése génétique de la construction des Etats et des
clivages de Rokkan (1975, 1983)

3. L'hypothése anthropologigue de Todd (1981,1983)

Un programme de recherche serait nécessaire pour trancher
entre ces alternatives ou les articuler de maniére pertinente. De
toute maniére, la cohérence de 1'unité dJd'analyse est une

-

condition a leur utilisation.

Mais il faut aussi souligner que l'explication des comporte-
ments politiques dépend du niveau d'analyse auquel on se situe.
Par exemple, une analyse se basant sur la commune doit, outre ces
grandes composantes régionales que nous venons d'esquisser, pren-
dre en compte aussi des variations locales. En somme, le modéle
sous-jacent peut se décirer de la maniére suivante: un résultat
s'explique par la combinaison des tendances régionales, des ten-
dances locales et d'une derniére composante spécifigque & cet
objet, ou, si l'on préfére, comme la combinaison d'une composante
structurelle et de wvariations conjoncturelleﬁ.

23



Géographie des comportements pelitiques en Suisse

Notes

Je voudrais remercier ie¢l mes collégues Frangoise Galley,
Frangois Hainaxd, André Jeannin et Martin Schuler pour leurs
excellent conseils et Eugéne Horber pour beaucoup de discuyssions
utiles et un programme d'analyse idéal pour ce type de probléme.
Bien sfir la responsabilité de ce texte reste pleinement mienne.

1) Voir par exemple 3 ce sujet SCHULER et JOYE 11985)

2) Ce terme désigne en Suisse les institution de démocratie
semi-directe, soit: )
1. Les initiatives, proposition de modification consti-
tutionnelle initiée par 100'0G00 citoyens,
2. Les contre-projets: contre proposition du parlement 3 une
initiative populaire. Le double oui étant actuellement in--
terdit, un contre-projet peut aussi &tre une tactique pour
faire échouer une initiative. _
3. Les référendums obligatoire: toute modification constitu-
tionnelle doit &tre approuvée par la majorité des votants,
dans l'ensemble du pays et dans la majorité des cantons.,
4, Les référendums facultatifs: 50'000 citoyens peuvent
demander qu'une loi, accept@e par les chambres, soit soumise
au vote populaire.

3) Il suffit de censulter un atlas comme, par exemple, L'atlas
structurel de la Suisse, 4 paraltre en 1985.

4) sSanguin (1984) montre trxés bien ce principe gqui veut que
chague région linguistique, chague endroit conserve sa langue
traditionnelle comme langue officielle, indépendemment des
changements qui peuvent surveniir ultérieurement.

5) Cf par exemple HORBER et JOYE (1979)
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6) Pour le secteur primaire, les facteurs expliquaient
respectivement B89 et 10 %; pour le secteur secondaire, 83 et
13 %.

7) Le critére utilisé en l'occurence a &té que ce canton est un
score supérieur a4 0.3 sur cette compsante & long terme.

8} Le canton du Jura n'existe que depuis 1978. Pour la plupart
de ces analyses portant sur l'ensemble du siécle, Jje n'ai pas
détailléd et considéré un canton de Berne englobant le Jura. Que
les Jurassiens m'en excusent.

9) Uri est, pour ces élections, un cas spécial: alors gu'il
s'agit d'un canton & majorité démocrate—chrétienne, il pratique
une forme particuliére de proportionnelle: deux députés démocra-
te-chrétien au conseil des Etats et un radical au "national. Il
faudrait en fait le considérer comme les autres cantons de Suisse
centrale.

1¢0) Voir, par exemple, GRUNER ET HERTIG(1983) ou JOYE et SCHULER
{1984)

11} Il s'agit d'une analyse en composantes principales de la
matrice variance-covariance, les variables étant la proportion
d'acceptants.

12} Cf HORBER et JOYE (1981)

13) En l'occurence, il s'agit d'une analyse de la matrice
variance-covariance, Lles facteurs étant proportionnels & leur
valeur propre. '

14} Procédure stepwise de New Regression en 8PSS. Toutes les

autres analyses ont été effectudes par le logiciel EDA é&labord
par E. Hoxber de l'université de Genéve.
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15) 8i l'on méne une analyse au niveau des districts, on obtient
des valeurs expliguées du méme ordre de grandeur guoique un peu
plus faible, Il est pourant particuliérement important de
souligner qu'une analyse de variance menée sur les résidus par la
variable canton explique entre la moitié et les trois quarts de
la variance résiduelle! Le canton est donc, & un niveau assez
général d'étude, une unité intéressante.
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L*ACTION DES ESPACES LEGAUX SUR LE VOTE (1}

T ——

L'espace est un enjeu. A ce titre i1 importe de le maitriser et de
1'investir. Pour cela, la lof organise les élections au sein de terri-
toires d'organisation relativement stables dans le temps. Paradoxalement,
1'analyse qui est faite des diverses consultations s'appuie sur d'autres
t}pes de territoires correspondant 3 des niveaux intermédiaires d'agréga-
tion des votes. Ces procédés contribuent au "détournement territorial®
{1), & 1'occuitation de la multiplicité des tervitoires intervenant dans
1'8lection (II}, & 1'ignorance des effets territoriaux sur Ja formation
de 1‘opinion &lectorale (IIl).

]

I. - LE TERRITOIRE, UN CONCEPT DETOURNE EN ANALYSE ELECTORALE

En analyse électorale, le territoire est une donnée omniprésente,
et intervient 3 plusieurs titres. _
Tout d’abord au niveau des enjeux ; 1'espace est un enjeu politique. 11
s'agit pour le pouvoir et les forces politiques de maitriser, d'investir,
de conquérir ou de garder des lieux de pouvoir organisés sur la base du
découpage, du majllage territorial (2). Cette préoccupation constante
quelle que soit 1'époque, ‘d'une part &claire les politiques et pratiques
en matiére de découpage dlectoral, d‘autre part permet d'analyser sous un
angle différent les nombreux. débats sur les modes de scrutin. I1 s'agit
parfois moins de défendre ou proposer un mode de scrutin en ce qu'il est
plus juste {proportionnel) ou plus efficace {(majoritaire), qu'en ce qu'il
permet ou non -de gagner une é&lection voire des siéges, d'enrayer un
mouvement national {mouvement boulangiste en 1881) (3) ou d'en rendre
plus ais3 son &largissement {4).
par ailieurs, 1'espace intervient directement dans 1'élection par -le
biais de 1a question ou des questions pos€es aux é1gcteurs. En effet,
selon le type d'&lection la question posée est unique ou multiple :



unique dans le cas d'élection présidentielle, du référendum ; multiple
dés lors qu'il s'agit d'élections législatives, cantonales ou munici-

pales. Dans ces cas, 4 chaque découpage correspond une gamme de choix
particulidre (5). Agréger les résultats d un niveau intermédiaire, région
ou département, c¢'est donc occulter une des composantes essentielle du
choix électoral. C'est aussi faire disparaitre les variations spatiale et
temporelle de ces offres électorales. Au total, cette méthode non seule-
ment ampute une partie de la richesse et de 1a complexité de 1a formation
du vote, mafs peut méme tendre 3 fausser les conclusions.

Enfin, 1'approche territoriale s'est imposée en matidre d'analyse &lecto-
rale. Conformément aux premidres études de géographie électorale réali-
sées par André Siegfried, chaque consultation fait 1'objet d'une analyse
de la répartition territoriale des sidges et des voix et de projections
cartographiques de ces résultats. Sur cette base, on distingue et on
oppose les régions électoralement stables 3 celles connaissant des trans-
formations brutales ou progessives. On enregistre dans des territoires,
les mutations et les glissements des comportements ... (6).

.) ’

I1 importe néanmoins de remarquer et de souligner que les terri-
toires communément admis et utilisés dans ce cas, sont la région et
surtout le département. Or ces territoires ne sont em aucune facon, du
moins sous 1a Véme République, des Tieux intervenant de quelque fagon que
ce soit dans le processus électoral. Ce sont des territoives "de commo-
dité", dont la permanence d'utilisation est 1{ée & deux aspects essen-
tiels - celui d'une commodité comparative : le ddpartement est une unité
d'autant plus commode qu'elle est utilisée depuis Tongtemps ; de ce fait,
il autorise les comparaisons. temporelles - commodité de visualisation des
résultats : visualisation d'autant plus ¢laire que les unités ne sont pas
trop atomisées.

On ne peut que s'interroger sur les effets d'une telle prise en
compte de la dimension spatiale. La simple constation de 1'existence de
Jdeux types de territoires, les uns créds et maintenus par la loi dans
lesquels se déroulent les é&lections {circomscription, canton ...) 1les
autres créés et maintenus par les &lectoralistes (département, région
««») ne suffit pas. I1 importe d'en anzlyser les effets. Observons que
peu, voire aucune &tude, n'étudie Jes espaces créés par l1a loi, ou espa-
ces d'organisation des élections. Ce seul fait tend & présupposer qu'ils



n'interviennent pas dans la formation de 1'opinion et attitude &lectora-
les. En revanche, les comportements sont analysés au sein de territoires
de commodité. Ce procédé tend non seulement & occulter le territoire ou
les territoires d'organisation mais taissent d méme i penser que ces
unités départementales ou régionales sont porteuses d'une vie politique

spécifique. Ce fait est parfois vérifis {Sarthe, Vendée ...) (7) mais
" n'est nullement géndralisable.

Pourtant certains indices, couramment mis en é&vidence dans JYes

différentes analyses électorales, montrent bien qu'il existe des manifes-
tations territoriales du'comportement électoral : le vote en miliey rural
et milieu urbain reste différent ; 1a taille des communes, tant ay niveau
des configurations &lectorales offertes aux citoyens qu'au piveau résul-
tats de la participation &lectorale (abstentionnisme plus marqué en
milieu urbain ...} en constitue un second témoignage.
Ces manifestations territoriales, souvent mises en avant, n'ont cepen-
dant pas fait 1'objet d'analyse systématique ; encore moins de recherche
sur “l'effet territoire*. Pour cela, i1 importe non seulement de cerner
et préciser les espaces intervenant dans la formation de 1‘opinjion poli~
tique mais aussi et surtout de les hiérarchiser et de les articuler. Au
total, de construire un ou plusieurs systdmes d’intéractions spatiales.

II. - LES ESPACES LEGAUX

Depuis 1’'instauration du suffrage universel, des régles légales
définissent les conditions du vote et de la représentation politique.
Elles organisent le vote au sein d*espace 1&gaux, qu'on peut appréhendsr
d trois niveaux.

—— e — ——m g— — — e w— ey

le cadre ainsi défini peut &tre considéré comme “espace matérie]®.
Selan les époques, cet espace a changé : les trois prémidres &lections
au suffrage universel et celles de 1871 ont pour- espace matériel Te chef-
teu de canton. Depuis, le vote s'effectue au chef<lieu de commune. L'or-
- ganisation matérielle du vote, définie par le Tieu de vote, constitue un




&1ément important dans la formation de 1'espace &lectoral. C'est ainsi
par exemple que le déplacement en groupe des &lectesurs vers le chef-lieu
de canton facilita la diffusion du mot d'ordre : *Votons tous pour les
candidats de la paix". Par ailleurs, le lieu de vote, en général la
mairie, et le bureau de vote, par le biais du personnel qui le compose ne
constituent pas de simples procédures techniques. Ils peuvent aussi faire
évoluer la perception administrative ou organisatrice en une réalité plus
sociale et politique (8]. .

- au_miveau du cadre territorial,

les votes sont agrégés permettant de passer des choix individuels
aux choix collectifs. L'espace ainsi défini sera *1‘'espace d'agréga-
tion". Contrairement & 1'espace matériel, commun d 1'ensemble des consul-
tations @lectorales, 1‘espace d'agrégation varie :

- selon le type d'8lection_: ainsi, pour les &lections au conseil
général, 1'espace d'agrégation n'est pas le département mais le canton.
C'est en effet 3 ce niveau que sont choisis les membres de 1'assembd)ée
départementale ...

—_— e e e i A A

espace d'agrégation le département lorsque le scrutin est de liste,
1'arrondissement ou la circonscription ad-hoc losque Te scrutin est
uninominal ...

Généralement, 1'espace d'agrégation des diverses &lections recouvre
un espace administratif et/ou social : commune, département, arrondis-
sement. En revanche, certains découpages ne sont'que'po'lf tiques : canton,
circonscription ad-hoc ... et sont donc susceptibles d'étre plus aisément
modifiés. Cependant, 1e maintien dans le temps et 1'étroitesse des cadres
peuvent en transformer 1é. contenu. Ainsi, le canton en milieu rural tend-
i1 a4 rester un espace social, d'autant qu'il fut 1'espace des grandes
foires (9). '

Ce n'est pas la seule colncidence entre espace social, adminis-

tratif ou politique qui rend 1'espace d'agrégation diterminant dans .

1’ensemble de 1'organisation, mais aussi le fait qu'd chaque espace
d'agrégation correspond une "gamme de choix™ ou une offre électorale



spécifique du point de vue des candidatures. Celle-ci pouvant tendre &
déplacer les enjeux de 1'&lection.

- au_miveau des enjeux,

1'espace institutionnel domine. Plus généralement, *1'espace insti-
tutionnel” peut E&tre défini comme é€tant 1'espace de la compétence de
1'organe &lu. Ainsi, 1'espace institutionnel de 1'&lection cantonale est
le département, tandis que 1‘espace d'agrégation est le canton ... Alors
que les élections législatives se sont successivement déroulées dans des
espaces d'agrégation différents (arrondissement, d&partement, circons-
cription l8gislative), )'espace institutionnel est resté stable : c'est
celui du territoire national. '

Lz multiplicité des espaces 1&gaux organisant le wvote, leur contenu
variable selon les #lections et les époques, terdent d rendre ces terri-
.tofres 1nter-dépendants. En fait, 1'espace institutionnel d'une consul=-
tation n'est pas ndcessairement 1'espace des enjeux. Les autres espaces,
d'agrégation ou matériel, peuvent rentrer en concurrence avec )'espace
institutionnel, le dominer, 1'occulter, tendre méme & rendre certains
territoires autonomes, voire acquis a& son représentant. En fait, les
muitiples territeires s'entrechoquent, se combinent, -s'emboitent et

interviennent én permanence dans les comportements &lectoraux.

II1. - EFFETS DES INTERACTIONS SPATIALES

Pour complexes que #oient Tes liens entre ces multiples territoi-
res, 11 est cependant possible d'établir une typologie des interactions.
Cette méthode, en dépit de ses effets réducteurs et simplificateurs,
permet de distinguer.plusieurs types de relations entre territoires.

- des territoires acquis :

Plusieurs phérioménes se cumulent pour masguer 1'éspace institutionnel des
élections, en dépit de 1'impact des enjeux nationaux. L'un d'entre eux
est la permanence des découpages &lectoraux (10). Le maintien dans Te
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temps d'un méme découpage, d'un méme cadre d'agrégation de 1'&lection
permet 1'enracinement, 1'inscription spatfale des hommes et des courants
d'opinion. I1 conduit & la stabilité du personnel politique, & la créa-
tion de véritables fiefs &lectoraux. Certains &lus de 1a région Nord -
Pas-de-Calais témoignent de cette stabiifité du persdnnet politique. Ains§
Albert Denvers est sans discontinuité le député de Ya lléme c¢irconscrip-
tion du Nord (Dunkerque) depuis 1958. C'est 1'un des rares députés
frangais constamment réélus depuis le début de la Sdme République. Des
situations de ce type permettent aux électeurs de territorialiser leur
comportement &lectoral et d'étre moins soumis aux influences nationales.

D*autre part, la permanence d'un découpage de 1'espace ne fixe pas seule-

ment les hommes. Elle peut aussi figer les rapports de forces entre les
courants politiques et mafntenir les &quilibdres locaux én 1'état, indé-
pendamment des &volutions nationales. Le mafntien de territofres gSogra-
phiquement stables suscite donc des comportements &lectoraux d‘habitude
et de fidélité. Des circonscriptions législatives peuvent méme devenir
héréditaires. I1 en existe de nombreux exemples sous la 3éme République,
et quelques-uns sous la 5ame République (MM. Abelin, Barrot, M&decin,
Méhaignerie). Plus la circonscription est é&troite plus 1'aspect héré-
ditaire se renforce. lLe phénomédne de la ciftonscriptfon héréditaire
concerne désormals essentiellement 1les  &lections cantonales et
municipales (11). La territorfalisation des comportements &lectoraux
n‘est pas seulement 1iBe @ ce seul aspect du maintien des découpages
électoraux, elle est aussi imputable au cumul des mandats.

- des territoires emboitéds :

Un deuxiéme phénomdne assure la domination de 1'espace d'agrégation
lorsque le député détient par ailleurs un ou plusieurs mandats locaux.
La pratique du cumul des mandats développe le notabilisme politique et
contribue a détacher 1'&lection de 1'espace institutionnel. Elle renforce
1'impact des préoccupations locales dans la détermination des comporte-
ments &lectoraux ; les &lecteurs apprécient 1*avantage que donne un &ly

aux relations multiples et aux pouveirs &tendus (12).

- Cette pratique augmenté 1a longévité politique de 1'élu en procu-
rant une prime 4 la ré€lection par le renforcement mutuel des positiong
de pouvoir. Le mandat national s'ajoute au mandat local et celui=-ci
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renforce 3 son tour les chances de ré&lection au mandat natfonal. Ainsi
€élu 3 diverses consultations, un homme politique dispose de plusieurs
" espaces perscnnels qui s'articulent et s'emboitent le plus souvent harmo-
nieusement. L‘emboitement de ce$ territoires enracine encore les compor-
tements €lectoraux masquant ainsi les enjeux institutionnels.

I1 ne faudrait pas en conclure, qu'un mandat acquis implique systémati-

guement la réussite & un autre type de consultation. I1 existe aussi des
‘territoires contestds voire refusés.

- des territoires contestés ou refusés

L'importance du facteur territorial é&clate dés lors que 1'on s'intéresse
aux attaches personnelles des candidats. I1 est admis que ces attaches
facilitent considérablement 1°'&lection. Chacun met en avant les liens
directs (1ieu de résidence ou d'exercice de la profession) ou indirects
(1ieu de naissance si le candidat ne résfide plus sur place ...) qu'il
entretient avec 1'espace conveité. De ce fait, le parachutage est une
. pratique peu répandue et plus souvent vouée i 1'échec.

A 1'inverse, les attaches locales n'impliquent pas systédmatiquement
la réussite & un autre type d'élection locale. Ainsi, Albert Denvers,
député de l1a lléme circonscription du Nord depuis 1958 ({Dunkerque) et
maire de Gravelines, n'a jamais pu s'imposer dans 1a principale commune
de "sa" circonscription, Dunkerque. Battu en 1971, i1 obtiendra en revan-
che 1a présidence de la Communauté Urbaine de Dunkerque. De fait, deux
pouvoirs s'opposent : celui de 1a ville de Dunkerque par le biais de J.
Prouvoyeur, celui de la Communauté Urbaine avec Albert Denvers.

Enfin, la rivalité territorfale peut modifier 1'enjeu de la consul-
tation ; ainsi en est-i1 de 1'élection européenne.

- des territoires occultds

Les &lections européennes fournissent un bon exemple d'occulation de
1'ecpace des enjeux :

L'espace institutionnel de 1'&lection européenne ‘est 1'Europe puisque
c'est au niveau européen que se situe Jla compétence de 1'institution
qu'est 1'assemblée europ@enne. En 1979, 1'enjeu institutionnel a peu joud



I1 a &té occulté par T'espace national, celui des rapports de forces
politiques existant dans les &lectorats & la date du scrutin. A cette
date, on a puﬁdire que "1'Europe ... semblait planer dans un espace oni-
rique tandis que les intéréts natiomaux quadrillaient 1'espace réel ol se
déroulent les luttes politiques tarre & terre” {13).

Cette occultation n'était pas spécifique 3 la France. Dans les autres
pays membres de la communauté européenne, le méme phénoméne .s'est pro-

duit. D'ailleurs, en 1984, i1 s'est reproduit.

Au total, la multiplicité des espaces et leurs intdractions ont

contribué & les rendre en concurrence parfois en conflit. Le mode de -

. scrutin uninominal majoritaire & deux tours a progressivement contribué i
simpiifier 12 carte politfque frangaise par 12 bipolarisation des forces
politiques. De ce faft, 1'espace institutionnel, et plus largement celuf
des grandes institutions nationales, tend @ dominer créant de véritables
territoires d'identification. Ce wmouvement s'inscrit Jlentement, 11
n'exclut cependant pas des résistances locales qﬁf renvoient 3 d'autres
types d'exp1ications,'cu1ture locale, tradition, &volution économique ...
Tous ces &léments peuvent constituer des r&f8rences suffisamment fortes
pour favoriser le maintien de comportements spécifiques, d'espaces é&lec-
toraux autonomes (14).

ANNIE LAURENT,

Chercheur C.R.A.P.S.
U.A. C.N.R.S. 982
LILLE II.



(1)

{(2)

{3)

{4)

(5)

HOTES

Cette contribution reprend une partie des hypothéses développées dans
ma thése : Espace et comportement &lectoral ; Etude 3 partir des
résultats des &lections 1&8gislatives sous 1a Véme République dans la
Région Nord - Pas-de-Calais.

C.R.A.P.S. - Lille II - soutenue & Grenoble, Mars 1983.

 Elle s'appuie aussi sur une communication faite & Grenoble au GCongrés

de 1'Association Francaise de Science Politique : "Elections et
Territoire”, Laurent (A}, ThiZbault (J.L.) et Wallon-Leducq (C.M.),
Grenoble, 25-28 Janvier 1984.

Cf. notamment Raffestin (C1.) : Pour une géographie du pouvoir.
Librairies Techniques, Paris 1980.

A cette date, le retour du scrutin uninominal s'explique en grande
partie par 1a volonté de briser au sein des circonscriptfons un mou-

- vement national, cf. Laurent, A. Thdse op.cité, P. 143 et suivantes.

Le processus est inverse. 11 s'agit de ne plus briser un mouvement
national au sein de petites unités {circonscription, canton ...).
Cf. les discours de Gambetta, de Briand, celui du GEnéral de Gaulle

en 1949 (12 novembre 1949) : Discours et messages, tome III.

Cf. sur 1'unicité de la question posde : Parodi (J.L.) : "Effets et
non effets de 1'&lection présidentielle®, Pouvoirs, 1980, n° 14,

Cf. sur 1a gamme des choix, Charlot (J) : "La fluiditéd des choix
électoraux”, R.F.S.P., 1975, n® 100.

Cf. 3ur 1'offre électora]e,'Lanrent, A., Wallcn<Leducq, C.M. : “Offre
€lections et territofre®, chapitre 3 paraitre dans 1'ouvrage consacré
aux élections sous la direction de Gaxie (D). Parfis, Presses de 1a
Fondation Nationale des Sciences Politiques, 1985.
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{6) Siegfried;(A] : Tableau politique de 1a France de 1'ouest sous Ta
II1éme République. Parls, A. Colin, 1913.
Goguel (F), Grosser {A} : La politique en France, Paris, A. Colin,
1980. Les annexes cartographiques autorisent un survol trés saisfs-
sant des comportements &lectoraux frangais sur la longue durée,
p. 246 @ 263.

(7) Bois (P) : Paysans de 1'Ouest , Paris, Flammarfon, 1971, 384 P-,
Tilly {Ch) : La VendSe - Révolution et Contre-Révolution, Paris,
Ed. Fayard, 1970. .
Bonnet (S) : Sociologie politique et religieuse de la Lorraine
Paris, A. Colin, Cahiers de la F.N.S.P,, n® 181.

(8) Cf. Charnay (J.P.) : “La nature juridique du bureau de vote" in :
te suffrage politique en France, Paris, Edition Mouton, 1965. Le
bureau de vote est théoriquement un organe de nature administrative
accomplissant des actes soit matériels (ouverture, fermeture du
scrutin) soit juridiques (admission des électeurs, validation des
suffrages). Théoriquement le maire oy lag représentants de la mafrie
ne sont pas 13 en tant que représentanmts de la commune mais en tant
qu'organisateurs d'un service public. En fait, ces personnalités
représentent aussi un pouvoir, un prestige qui ne leur est pas
retiré le temps de 1'opération &lectorale. C'est d'ailleurs parce
que la composition du bureau de vote n'est pas neutre qu'elle a
changé plusieurs fois au cours du temps.

(9) En milieu urbain le canton n'est qu'un cadre &lectoral 3 la diffé-
rence des zones rurales. En fait te canton a connu de multiples
transformations. I1 est né @ 1'origine du souhaft de créer des col-
Tectivités plus vastes que les collectivités communales. Jusqu'ay
Directoire 11 est relégué au rang d'une simple circonscription
€lectorale. En 1'an IX 11 devient une circbnscription Judiciaire. A
de rares occasions, 11 acquiert un contenu administratif : chaque
unité nomme un agent communal chargé des liaisons techniques entre
les maires et les services techmiques.



(10)

{11)

{12)

(13)

(14)

-1 -

Sur les découpages €lectoraux et sur leur stabilité, Cf. Lancelot
(M.T. et .A) 3 Atlas des circonscriptions &lectorales en France

depuis 1875. Cahiers de 1a F.N.S.P., 1970 - Cf. €galement Laurent

{A) : "L'effet-cadre ~ Principes de découpages et impacts sur les
comportements &lectoraux” in : Espace, populations et société,
n* 2, 1984.

Ce phénoméne concerne 1'ensemble des courants politiques y compris le
parti communiste. Ainsi, @ 1a mort d'Arthur Musmeaux, député de la
19éme circonscription du Nord de 1958 i 1968, sa fille Mme Lefebvre-
Musmeaux tente de leur succ&der. Elle ne sera pas élue mais depuis
Tors restera suppléante du député communiste. En revanche, eile lui
succédera au sidge de conseilier général.

Cadas (D), Le cumul des mandats politiques dans le département dy
Nord. Mémoire de DEA, Universit& de Lille I1, 1983.

Dogar (CM), "La stabilité du personnel politique sous la II1Iéme
République” in R.F.S.P., n® 2, 1953, p. 319 3 348.

Mabileau (A), Les facteurs Tocaux de Ja vie politique nat1onale
Pedone, 1972, 411 p.

 Medard {J.F.), "La recherche du cumul des mandats par les candidats

aux &lections législatives sous la Véme REpublique” in :

Les facteurs locaux de 1a vie politique nationale sous la d1rect10n
de Mabileau (A}, op.citéd.

Reydellet (M), "Le cumul des mandats" in Revue de droit public et de
12 science politique, 1979, p. 693 et suivantes.

Lancelot {A) : "Europe numéro 28ro. Les premiSres &lections européen~
nes des 7 et 10 Juin 1979" in : Projet, 1979, n® 133.

Thigbault (J.L.), Wallon-Leducq {C.M.), “Trois aspects des compor-
tements politiques septentrionaux" in : Revue du Nord, 1982, n° 283, -
p. 605 & 635. |

Laurent {A), Wallon-Leducq (C.M.), "Permanence et érosion d'un

bastion communiste - La 208me circonscription du Nord” fn : Revue
Communisme, n® 4, 1984. )

L'hypothése d‘une résistance (forme de résistance et lieux de
résistance) a été avancée dans le chapitre "offre, élection et
territoire”, Laurent (A), Wallon-Leducq (C.M.), op.cits.
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I Introduction *

The analysis of institutionalized political behaviour in Switzerland
has to take into account the existence of two fields of political ar-
ticulation: :

Voting behaviour (representative-democratic articulation). National
elections are realized apart from a few constituciencies which keep
only one seat in the representative assembly according to the prin-
ciple of proportional representation 1). Constituencies are the 26
cantons which differ moreover considerably in size and therefore in
the number of deputies. Because the system of proportional represen-
tation claims no fixed mlnlmum—strength a rather big number of po-
litical groups and parties may compete for electoral strength and
“seats in the representative assembly. This is the case above all in
the biggest constituencies where owing to the great number of seats
and the broad voter-~potential also minor groups and parties have the
chance to get a significant electoral strength. Consequently national
elections in Switzerland are quite strongly ‘territorialized’ by

the electoral districting. This effects probably not only the nation-
wide political-ideological party-cleavages but also the social fun-
tions of parties and political groups in the different cantons.

Referenda behaviour (plebiscitive-democratic articulation). National
referenda appeal to very different socio-politiecal circumstances and
takes place in quite a high- frequency 2) .One part of these referen-
da consists of modifications of the constitution which have been ae-
cided by the parliament and which the citizens have to approve

in a plebiscite. A further part of the referenda is realized about
political proposals_produced by the citizens themselves, especially
about the 'people's initiative'. On the whole the content-specific
plebiscites are guitemeaningful for the development of the policies
of the federal state - probably even more important than national
elections. Referenda render possible the articulation of socioc-poli-
tical interests in a nation-wide field - that is a field which is
not tarticulate-restricted' by elements of the electoral distric-
ting. 'fhus socio-pelitical interest-cleavages probably gorrespond

to the political-ideological party- cleavages only in a rather limited
manner 3).

The empirical analyses presented in this paper base primarily on data
of the communal level. Thus it is possible to take into account the
variation of factors which cannot be idependently operationalized on
the regional or cantonal level

1) For further informations see for example Gruner (1984)

2) For further informations see for example Hertig (1984)

3) It is to be noticed that referenda behaviour in Switzerland has
been analysed much more often than voting behaviour.

* speCLal thanks for comments to colleague Rolf Ritschard (Swiss Fede-
ral Office of Statistics}



.~ I1I Political-ideological pérty;cléavages

- a) Cluster of partiés'and main political-ideological cleavages

We have menfioned'abd#e the fact, that the Swiss system of propor-
tional representation produces a fairly high variety of political~-
ideological groups. The deputies elected in 1983 for example repre-
sent 15 parties. Althoug the national importance of some of these
parties is rather émall, these groups have fo be considered in a sy-
stematic analysis too, because they may.be not at all unimportant

in particular cantons,.

We distinguish five clusters of parties4) (in parenthesis the electo-

ral strength of the clusters on the national level in 1983}:

- The Catholics (21%); this cluster comprises the Christian Democra-

tic Party and the Christian Social Party.

- The Bourgecisie (38%); This cluster comprises the Radical Party,
the Liberal Party and the Swiss Pecople's Party. The Swiss People's
Party (12%) represents to a great extent the farmers and the petty

Bourgeoisie. The Radical and the Liberal Party form together more’
the platform of the entrepreneurs and the white-collars, represent

so above all the middle upper Bourgeoisie, But the split between

the two 'blocks' is not perfect, because the Swiss People's Party

is not represented in all cantons.

- The Left (28%); this cluster comprises primarily the Socialist par-
ty, furthermore all the parties and groups on the 'left' of the So-
cialists, so for example the Worker's Party and the Progressive

Organizations.

- The'Independents (10%); this cluster comprises above all the Al-

liance of the Iindependents, furthermore the Protestant People's
- Party and principal parts of the 'Green Movements'. All these groups
are pelitically situated -'when we apply the classical terminology -
on the left of the Right and on the right of the Left.

4) For further informations about the Swiss parties and about the

historical development of the party-system in Switzerland see for
example Gruner (1977).



- The New Right (5%); this cluster comprises above all the National
Action and the Republican Party - two groups which have gained
electoral strength first of all in the context of the discussions

about the ‘'foreigner question' in the late sixties and early se-

venties.

The electoral strength of the five clusters on the national level
during the periods 1971/1975/1979/1983 is largely stable. The largest
variations are to be noticed in connexion with the Independents and

the New Right - both fairly heterogeneous and marginal groups.

In the following we analyse the correlations between the electoral
strength of the discussed political-ideoclogical clusters on the conm-

munity levelS} (see table 1)}:

-~ The cluster 'Catheolics' is negatively correlated with;near;y;all
other clusters. This indicates the existence of an important poli-
tical-ideological cleavage based on the religious differentiation

" which represents the central conflict-axis of the outgoing 19th

:“‘ﬁentu:y in Switzeriana®’,

i?ﬁé'ﬁéﬁ facticons of the cluster 'Bourgesoisie' are with each other
?hegﬁtively correlated. This indicates the existence of a relevant
political-ideological cleavaqé between the petty and the middle

upper Bourgeoisie.This cleavage has been formed in this manner in

the twenties and thirties of the 20th century7).

~ The cluster 'Left' is - apart from the mentioned negative corre-
lation with the catholic¢ cluster - not connected in a systematic
manner with the other clusters. Beside the ideological differences

between the Right and the lLeft existing in Switzerland certainly

5} ?he analysis is based on the 1498 communities with more than 500
inhabitants which are situated in the medium sized or big cantons
(cantons wiph five or more seats in the representative assembly)
We exclude in this manner not only the cantons with simple majori—
tg rule (only one seat) but also the small cantons (2 or 3 seats)

- With proportional representation. So the cantons UR,8Z,0W, NW,GL
%G,SH,AR,AI and JU or 157 communities with more than 560 inh;bi:
tants are excluded from the analysis.

6) It remgins to'be mentioned at this point tha£ the formation of
th? Swiss nation was characterized by heavy - even military - con-
flicts between catholics and protestants.,

7} The reasons for this political-ideological cleavage are without
doubt structural interest~differences.
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too there is on the socicecological level no systematic political-

ideclogical class-cleavage.

- The clusters 'New Right' and 'Independents’ are with each other
positively correlated but otherﬁise rather independent from the
two factions of the cluster 'Bourgeoisie'. This is above all caused
by the predominant localization of these groups in the biggest can-
tons: Only in this contexts there is for the minor groups owing
to the great number of seats a realistic chance to get a relevant

elcetoral succes.

In so far as it is not a question of relations with minor groups the

- . pattern is largely constant over time. This points to the fact, that

the electoral dynamic during the analysed periods is probably caused

chiefly by the conjunclure of the Independents and the New Right.

The preceding analysis shows the existence of political-ideological
cleavages. But the distinctiveness of these cleavages seems not to
be overwhelming. This may be an adeguate picture of a rather diffuse

elite-structure, but is possibly caused by two circumstances:

- The relationship between two cluster may be not a linear one. In

this case the preceding analysis fails to detect existing cleavages,

~ Existing cleavages may be 'disturbed' by underlying factors. In
this case these factors have to be identified and explicitly con-

sidered in the analysis.

Both aspects are analysed now in further details.

b) Political-~ideclogical cleavages and configuratioﬁs

In the following we discuss a typology of configurations which should
describe the pecularity of the political-ideclogical cleavages in
contemporary Switzerland more accurately. Scheme:2 (see next side)
presents the accomplished typoleogical procedure which bases on the
results of foregoing cluster-analyses. The horizdntal axis marks -
from the left teo the right - the growing electoral importance of the
catholic cluster, the vertical axis - from the bottom to the top -
the increasing strength of the bourgeois cluster. The varying power
of the Left is comprised within the cells formed by the horizontal
and the vertical axis. So 19 first-order configurations are defined

from which 8 are furthermore subdivided according te the strength of
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the petty Bourgeoisie'within the bourgeois group. The typology is
constructed in such a manner, that low code-values mark‘gigg strength
of the Bourgeoisie whereas high code-values indicate high importance
of the Catholics. High electoral power of the Left may be found around

intermediate code-values.

when we survey the categorical means (see table 3) so the following

reqularities are noticeable:

- The strengtﬂbf the bourgeois cluster varies rather continuously
from low to high values., The Bourgecisie may be marginal but hardly
drops under 20% electoral strength. The two factions of the
bourgeois cluster don't show the same pattern: The Swiss People's
Party, the platform of the petty Bourgeoisie, gets the highest
strength there, where the catheolic block is weak - a fact which
has been detected already in Table l. The same is not correct in
connexion with the middle upper Bourgecoisie. There exists quite a
number of configuration where middle/upper Bourgecisie and Catho-
lics are together of some importance. This specifies the zero-cor-

relation mentioned in the preceding analysis.

- The strength of the catholic cluster shows in broad outline a bi-
modial distribution, whereby very high strength may be found only
in a few categories. The religious cleavage discussed above is
therefore primarly caused by the high concentration of the Catho-

lics.

-~ The strength of the left shows a fairly continuous distribution
too, but the variation in absoiute terms is fairly small - not to
compare with the dispersidn of the bourgeois block. This indicates,
that the Left in Switzerland is considerably 'decentralized' - a
fact which is without doubt a consequence of the decentralized in-
dustrialization-process in Switzerland. So the absence of a class-
cleavage in the initial correlation analysis is understandable:
There are different class-cleavages which extinct each other when-

ever settings like in table 1 are analysed.

The eta coefficients indicate a very good fit between the categorial
clustering and the strengt of the groups of parties in 1983. The fit
diminishes slightly, when the variables of the elections 1979, 1975
or 1971 are linked with the typology for 1983 -~ nevertheless the
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stability is striking.

we don't discuss at this point the specifities of the parti-
cual configurations in further details; we only recapitulate briefly
the central lines ©of the categorization: The categories l-14 are cha-
racterized by a declining dominance of the bourgecis block first of
all in favour of the Left, to some extent also for the benefit of
the Independents. In the categories 15+16 the power of the Left and
the Bourgeoisie ist equivalent; the Left becomes finally the domi~-
nant group in category 17. Till this point the importance of the ca-
tholic group is only a minor one. This changes with the transition
to the pluralistic categories 18+19, The strength of the Catholics
grows in the following first up to the bourgeois-catholic dualiém
{category 22), furtﬁermn;e in the directicn to increasing catholic

dominance (23-27).

c) Political—ideologicél cleavages and subnational fragmentation

The typology presented above comprises the electoral strength of
the distinguished party-clusters very well but gives no satisfacto-
ry answer to the guestion, why the correlations between the party-
clusters in the initial analysis are fairly weak. The principal
cause for this fact is the 'territorialization' of Switzerland in
cantons with a particular, historically freezed elite-configuration
respectively voting-opportunity-structure. Table 4 (see next side)
presents the correlations between the four most important party-
clusters on communal level within each canton. The cantons are or-
dered according to the strength of the Catholics on cantonal level
in several groups. The quite big variation of the relation-patterns

is apparent:

A high or very high electoral strength of the Catholics on the can-
tonal level is. associated with a streong intracantonal cleavage bet-
ween the Catholics and the Bourgeoisie (if present with a indepen-.
dent organization especiaily the petty Bourgeoisie}. This is a re-
lation which still marks the dominant conflict-pattern of the cut-
going 19th. century, that is £he situation of the so-called 'Rultur-
kampf', With decreasing strength of the Catholics the cleavage bet-
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ween Catholics and middle/upper Bourgeoisie disappears - but not _
the cleavage between Catholics and petty Bourgeoisie (this cleavage

is relevant also under the condition of catholic marginality).

The cleavage between the Catholics and the Left varies on the whole
in a similar manner. But it is to be noticed, that this cleavage
takes the strongest distinction where the electoral strength of the
Catholics bn the cantonal level is intermediate. In this field has
to be observed so ‘shift' from the Catholics-Bourgeoisie- to the
Catholics-Left-cleavage. This occurs above all in strongly industria-

lized, religiously divided cantons as SG, 50 and AG.

When the electoral strength of the Catholics on the cantonal level

is high or very high, there is no electoral class-cleavage between
the Bourgeoisie and the Left (but as mentioned: a relevant Catholics-
Left cleavage). In this situation-the conflict between the Bourgeoi-
sie and the Left is very probably attenuated by the common anticle-
rical position. A strong Bourgeoisie~Left-cleavage on the contrary
exists in the protestant cantons of the french part of Switzerland,
that is within the cantons VS, NE and GE. In the intermediate range,
where the Bourgeoisie is throughout devided in the two factions,
there is a homogeneous electoral cleavage between the petty Bourgeoi-
sie and the Left but not in the same manner betweén the Left and

the middle/upper Bourgeoisie. In the latter case exists different
relationships: On the one hand a weak cleavage in the cantons SO,

BL and ZH:; on the other hand a fairly strong coexistence in the
cantons TG and BE.

The electoral cleavage-structure varies thus not at all inconside-
rably between the cantons. A consequence of this fact is the fol-
lowing: Some aspects of the structural differentiation are in the

particular cantons differently associated with the same political-

ideological groups. Table 5 (see next side) presents some indica-
tions which have to be interpreted in this context:

The electoral strength of the Catholics is homogeneously (positivly)
associated with the proportion of cathoiicsfin the population - at
least in the cantons in which the Catholics are not the ‘'hegemonial'
group and/or in which the population is not nearly on the whole ca-
tholic. A homogeneous pattern also exists in connexion with the

petty Bourgeoisie: The strength is high in communities with a tra-
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ditional social structure, low on the contrary in communities with |
a high proportion of white-collars, that is in modern social struc-

tures.

Similarly (culturally or structurally) homogeneous pattern don't

exist in connexion with the middle/upper Bourgeoisie and the Left:

When the electoral strength of the Catholics on the cantonal level
is high or verylhigh (and therefore the within-situation is charac-
terized by a strong Catholics-Bourgeoisie-cleavage} there are no
systematic associations with the structural differentiation. The
electoral importance of the Bourgeoisie is in this case obviously
first of all (opposite to the catholic pattern) culturally deter-
nmined. This changes when the electoral strength-of the Catholics
diminishes. In this field there are strong associations with the
structural differentiation - especially positive relationships with
the proportion of employees. But this takes place only under the
condition, that the Bourgeoisie is splitted in the two factions.

If there is not partition, the association-pattern is the same és

in connexion with the petty Bourgeoisie.

Altogether strong relations with the structural differentiation

are to be noticed in connexion with the electoral power of the Left.

But the pattern is not a homogeneous one: Under the condition of
high or very high electoral strength of the Catholics on the canto-

nal level the importance of the Left is kig above all in the modern

13

structures (positive relationships with the proportion of employees).

The Left ‘represents' in this case {(as a sort of modernizing agent?)

obviously the structurally central elements of the intracantonal

socicoecologic system. This is not true within the canton TI, where

no one party-group is in any way associated with the structural dif-

ferentiation. But the pattern changes in the cantons with low elec-
toral strength of the Catholics. In this field the electoral power
of the Left is above all positivly related with the proportion of

workers - as it may be expected in the 'classical' perspective,

Obviously the four groups of cantons distinguished in tables 4 and

5 represent fairly important ‘'markers' with regard to the variation

of voting-cultures on the cantonal level. Thus the association



between the configuration-typology developed above and tpe belonging
to the four groups of cantons is fairly high.(cramer's v = ,54), But
the specific elite-structure of a community is‘not at all a simple
reflex of the electoral 'territorialization' on the cantonal level.
The same configuration-types on the communal level may be observed
in different groups of cantons - even if the meaning of this confi-
guration is not always the same. Indications in this direction are

given in the further analysis.

III Socio-political interest-cleavages

e w el

a) Cluster of issues and social interest-cleavages

It is a peculiarity of the Swiss system that the citizens may arti-
culate socio-pelitical interests on the national level not only every
fourth year in elections but also - and more frequently - in refe-
renda. Between 1971 and 1983 (four national elections) there are more
than hundred nation-wide referenda. The ocutcomes of these referenda
give a lot of informations about the specific socio-political inter-

est of cantons, regions and communities.

The systematic analysis of the outcomes of all referenda between 13870
and 1982 on regional level detects seven ‘consolidated' dimensions
which may be considered as the central socio-political interest-clea-
vages in contemporary Switzerlanda). It is obvious, that the dimen~
sional extension of the refergnda-articulation is distinctly broa-
der as the dimensional extension of the election-articulation. When
the citizens have to decide about specific issues without restriction
dues to the subnational eclectoral districting, then the result is

a fairly broad complex interest-differentiation.

8) For more detailed informations about this type of analysis on
cantonal cantonal level see Joye (1984) + Nef (1980}; on regional
and communal level see Nef/Ritschard (1983}, Nef/Rosenmund (1984}
+ Nef (1985).

14



Table 6 {see next side) presents a cut of the factor analysis of 22
. referenda on the communal level. The computation compriées issues .
which have been selected according to their dimensional centrality
in the analysis of the complete set on the regional level, We dis-
cuss only the four dimensions which are furthermore analysed in con-

nexion with other factors:

.The first factor is constituted by the referenda 'research-promotion’,
'university-subvention', 'women's suffrage', 'separation church/
state' and 'equal wages man and woman', This issues are particularly
concerned with the varying importance of modern respectively tradi-
tional values. Agreement to these referenda reveals on the one hand
preferences fore a more egalitarian access to values, on the other
‘hands preferences for the innovation of values and fields of activity.
The first factor is interpreted as intereét—cleavage about new va-

lues.

The second factor is constituted above all by the referenda 'health-
insurance', ‘'property-tax' and 'labour-participation’'. These issues
are related to the classical problem of distribution, that is the
different availability of existential or material goods. Agreement

to these referenda reveals preferences for a meore egalitarian distri-
bution of material and social goods. The issues ‘consumer-protection'
is localized in this context too. A further group of issues 'prohi-
bition export of arms', 'stop nuclear power-stations' and (with op-
posite loading) 'modification penal law' marks somewhat second order
distribution conflict. The second factor is interpreted as interest-

cleavage about soc¢ial equality.

The third factor is constituted by the referenda ‘regional planning®
and 'tax-standardization'. These issues are related to the material
exchange between the central (or federal) state on the one hand and
cantons respectively COmmunities.og the other,. Therewith is the ex-
change structure between the regions, the centre-periphery-problem
raised too. Agreement to these issues reveals preferences for increa-
sing authority of the central state regarding material regulation

and intervention at the expense of cantons and communities. The third

factor is interpreted as interest-cleavage about structural centralism.
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b)-Ideological party- and so¢ial interest-c¢leavages

The final analysis links voting and referenda behaviour. Thereby
the referenda behaviour (that is the communal agreement-proportion
of the above selected issues) is conceived as the dependent varia-
ble, whereas the voting behaviour (the communal party-cenfigura-
ticnsg), the cantonal membership of the communities and the commu-
‘nal social structure are considered as independent complex. We are
‘especially interested in the effect of the communal party~configu-
ration, that is in the pattern of correspondence between political-
ideological party-cleavages on the one hand and socio-political in-
terest-cleavages on the other. The not at all unimportant influen-
ces of the structural factors have to be considered explicitly in

the model, but are at this point not discussed in further details?),

Worth of supplementary interest however is the effect of the canto-
nal membership of the communities, Beyond the religious differen-
tiation which has been already discussed there is in Switzerland
an important linguistic variety between groups of cantons too.

Both aspect of cultural differentiation - combined in typologies

10)

of political cultures - influences strongly the images which

people keep about social and political processes in Switzerlandl?®
and consequently likewise articulated sbcio—political preferences,
For the purpose of the analysis presented here we conceive the po-
litical~cultural 'territorialization' in Switzerland on the makro

level as follows:

electeoral strength of the Catholics
very high high medium low

German Lo GR 5G AG S0 TG BS BL BE

speaking . _ ZH
French FR VS | GE NE VD

speaking -

Italian | TI

speaking

9) see Nef (1985) ;
10) see Meier-Dallach/Rosenmund (1978) + (1982)



Former analyses of referenda ‘behaviour in Switzerland prove fairly"
important effects of the intercantonal cultural differentiation.
But are there still significant cultural effects of this kind if
the political-ideological party-cleavages are considered in the

model too?

Table 7 (see next page) presents a cut of the determination-model.
There are obviously different combinations of the two at this point
central variables: The interest-cleavages about new values is in-
fluenced stronger by the general political culture than by the
specific communal party-configuration. General political culture
and communal party-configuration show the same effects in connection
with the interest-cleavage about structuial centralism. Finally,
the interest-cleavage about social equality is first of all in-
fluenced by the distribution of party-configurations. Thus, the
general political culture of the makro-regions in Switzerland has
indeed independent and with regard to the strength fairly homo-
geneous effects, Political-cultural differentiations are not re-
ducible to intercommunal political-ideological party-cleavages.

The effects of these party-cleavages vary in strength strongly

between different types of socio-political interest-cleavages,

We now discuss briefly specific categorial deviations:

The independent effect of the party-configurations on the issue
‘university~-subvention' {that is the interest-cleavage about new

values) is on the whole fairly weak. Nevertheless, the preferences

for new values are attenuated somewhat in communities with a high
{(petty)Bourgeoisie~-dominated party-configuration. The preferences
for new values are, however, slightly raised in communities with a
Qeft~dominated Or a Bourgeoisie-Left-balanced party-configuration.
The influence of the general political culture is primarily caused
by the linguistie factor: The preferences for néw'valﬁes are
attenuated in the German-speaking part'of Switzerland, however
strongly raised in the French- and Italian-speaking parts. This
marks an impeortant political-cultural differentiation between a

value-innovative (French and Italian parts) and a rather value-
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miltivariate analysis of variance on communal level - selected

Table 7
variables and categorial deviations from the grand mean
indep. N code- label new social structural
varia. value values equality |centralism
9 67 1 75/01/13 * @ ~.45 -.21 -.70
0 28 2 73/05/15 ~.20 -.85 -.43
L 17 3 69/02/23 * -.24 .13 -, 77
o 36 4 69/02/23 -.31 -.28 -.30
=
m - -
o 36 9 S5/01/35 * .07 .34 -.12
g 51 10 56/03/34 -.13 .15 .28
D - -
& 36 15 42/02/45 * -.14 .91 -.10
s 62 16 42/04/45 .23 .87 .62
s 55 17 28/15/47 .44 1.33 .78
o 57 18 30/20/36 .14 .22 .45
o . -
= 73 24 26/42/28 .22 .34 .20
E 102 25 28/57/12 -.03 -.69 -.25
3 38 26 18/56/25 .06 -.26 -.09
108 27 15/76/08 .15 -.53 -.39
beta W22 .55 .37
s
M 87 German + Cathol. very high| -.06 -.90 -.44
2 148 - German + Cathol. high -.31 -.22 .24
3 0 331 German + Cathol. medium -.28 -.26 .08
voe 460 German + Cathol. low -.29 .04 .25
. % 162 French + Cathol. very high .42 .10 -.61
o= 204 French + Cathol. low +57 .42 -.49
s 0 106 Italian .78 .71 .57
2 B beta -40° .36 .36
grand meanh) N .0 -0
multiple R squared (all variables) .76 .59 .67

a) categorial means (see table 3) %Bourgeoisie/%Catholics/%Left

petty Bourgeoisie dominant within the Bourgeosie
b) dependent variables z-standardized

new values = issue 'university-subvention
social eghality = issue ‘property-tax'
structoral centralism = issue 'regional planning’



traditional (German part) political culture which is not reducible '

to political-ideological party-cleavages.

The independent effect of the party-configurations on the issue

'property-tax' (that is the interest-cleavage about social equality}

is fairly strong. The preferences for social equality are attenua-
ted above all in the communities with a high (middle/upper} Bour=-
geoisie-dominated party-configuration. The preferences however are‘
strongly raised in communities with a Left-dominated or a Bour-
geoisie-Left-balanced party-configuration. High electoral strength
of the Catholics " ' attenuate the preferences for
social eguality too. Again, the effect of the general political
culture is caused primarily by the linguistic differentiation:

The preferences for social equality are attenuated in the German-
speaking part of Switzerland however raised in the French- and
Ttalian~speaking parts. But the pattern is not as homogeneous as
observed above in connection with the interest-cleavage about new
values: Obviously, the religicus differentiation within the 1lin-
guistic groups is fairly important, because at least a very high
electoral strength of the Catholics attenuates considerably the
preferences for social equality {(with reference to the mean of

the linguistic groups). This marks on the one hand an important
political-cultural differentiation between a socio-conflictive
(French and Italian parts) and a rather socio-harmenic {(German
part) political culture. On the other hand, the same political-
cultural differentiation exists between the protestant,respectively
religously mixed,and the strongly Catholics-dominated parts of

Switzerland.

The independent effect of the party-configurations om the issue 're-

gional planning' (that is the interest-cleavage about structural cen-

tralism) takes a medium level. The preferences for structural centra-

lism are attenuated above all in communities with a high (petty}Bour-
geoisie-dominated party-configuration. There is“a such effect even
in communities with a Bourgeoisie-~-Left-balanced party-configuration.

The preferences for structural centralism reach the maximum in com-~



munities with a Left~domina£ed configuration. A high electoral
strength'bf the Catholics attenuates the discussed preferences too,
but not to the same extent as it is the case in the 'opposite', highly
petty Bourgeoisie-dominated pole. The influence of the general poli-
tical culture is no longer primarily caused by the linguistic diffe-
rentiation: The preferences for structural centralism are attenuated
in the French-spaeking bot not at all in the Italian-speaking part

of Switzerland.-Furthermore the preferences for structural centralism
are raised only in the German-speaking groups of cantons which are not
characterized by a very high electoral strength of the Catholics.

This marks on the one hand a political-cultural differentiation between
a rather centralism-oriented {majority of the German-speaking part)
and a strongly federalism-oriented (French part) peolitical culture.
One the other hand there is obvicusly a federalism-oriented 'alliance®

between the Frech-speaking and the very highly Catholics-dominated

parts of German-speaking Switzerlandg.

Therewith an important effect of the party-configurations on social-
political interest-cleavages may be found only in ;ituations which

are characterized politically by a strong conflict between the Left
and all other groups. In such situations exists a sharp socio-poli-
tical interest-cleavage which is not at all evident on the level of

the general political-ideological party-cleavages (see table 1}.
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Plusieurs scrutins, de diferents types, ont eu lieu en Gréce
depuis la chute de la dictature milifaire en Juillet 1974.
Trois &lections legislatives — celles de 1974, de 1977 et de
1981 —, un'référendum sur la guestion de la monarchie, deux
&lections ﬁour'le Parlement Européeh — en 1981 et en 1984 —,
et trois &lections municipales — celles de 1975, de 1978 et
de 1982 — fournissent un vaste ensemble des données pour 1'
analyse de la géographie &lectorale, des ses transformations
et des mutations importantes du systéme des partis.

La principale caraCtC‘ristiqwk -]ﬁi ge dégage de cette série
dus censultatlons Cluctor aley €8k, sans doute, les varlalions
impreseslionentes de pré$ernu£@9 partimancs., La montfic {rresi-
utildi dua Partl Soctalisgle ~ PASOR ~ du 13,58% en 1974 &
48,0710 ew 198, comstiitoe €' evemple le plus frappunt| mais
AL fout aussi soviigner les deux autics Inpourtanten mutationg

de wcette i v 6 qui sonk: {e %fiﬁﬁemnnt'de.la Nouvvel te
Democrslie qw est tombe de 5y, 37% en 1974 A un niveeu in-
féviavy » 41 i v an 127 A 38,108 en 1984),; et 10 1!
effacement complet de 1t centrisle traditionel qui,
aptds avétr constitvd en ++ [a principale force de |\! op
position = - 1, . yo réolu(.b par laswile & un pourcenk
tage tnfdrivor & v, ol o0 divisé, en plus, en quatre
partis.

L' gbou bissement de ces mulations electuvrales, gui e o=
paghent le processus de restrycturation du systbue ek partis,
a &t€, 3 partir dy début des années '80, 1a consolidal tin

d' un tripartl&m?. quasl-absclvt fa Wouvelle Demovral fo (N 1)
A droite, le PABOK et le P.C.6, Ont totalisé le 94,67¢ des
voix aux electlions de 1981 ¢k fe 91,30% aux récentes &le~
ctions européennes) ek monopolisent actucllement la repre~
sentation pailomentatre, Alngl chavune de trois familles



politiques traditionnelless' est trouvée a nouveau unifide —
— d' une manidre un peu forc8e parfois — comme s' &tait le
cas aussi avant la dictature. En plus le fait que la force
électoralé'r et sa repartition géographique — des principauk
partis politigques aux récentes &lections ne semblent pas trés
eloignges de celles de leurs partis — méres respectifs a la
veille de la dictature militaire montre que, malgré les
transformations, existent certaines constanﬁes &lectorales

et politigques qui donnent aux affrontements partisans @'
aujourd®' hui une imagé déja vieille de 20 ans.

Leg racines historigues du iripartisme actuel 3ecmondont mbme
‘hwancoup plus loin, o h.q, anx deux clivages doemihanis de 1n
promidre moitisé du 20dme gieéclegau Schisme Nat tonal de 4915~
1922 ek 3 1a Guerre Clvile qui & suivi la ]ibé?EEfﬂh“aﬁwpays
de i' occupation sllemande el elie a durg jusqu’ & (udh.

€' est I* artieulabion de wes deux cliveurs qut @ forme ek
consolidg epres 1a Buerme le systéme triparti, dont | evis-
rtance est te plus souvent consider€e, dens e langage poti.
tique couvant, comwe une presque év idence.,

9n povrracl certes repliguer que le titjuniii. actuel est:
4 plusteursg posnts e Yue, vadicalemont différent du tri-~
partisme prédictatorial: les trots partin qui dominewt o -
Jourd" hui la vie pollitique ont €LE cre€s - ou \égalﬁsés
aPrES une onguo Pér'iOdEd‘ opLracisme ~ o sep’te.mbﬂ@ 1674
et {1s ont, toun leg trols, essaye, avec obstination, a’
{mposer une dmage polifbpie ol jdfologigue qut sott en le-‘
sievrs points différenty de velle des partin predictsto-
riaux respectifs. n plus, les trois partis actuel!ewment
domingntg, ont eu A affronter chacun dans son espace poli-
tigue traditionnel, des pavtis concurrents et fevr victoire
n' & 6t& ainsi gue 1' aboutissement des conflits intérivurs,
parfois trés durs, gul ont transformé de manitre plus ou



moins ra&icale, 1*' image politique de chaque parti, par rap- .
port 3 son héritage prédiétatorial. Enfin, et ce qui est
peut-&tre le plus important,les clivages du passé en temps
que facteurs déterminants des préférences politigues, ont
perdu leur force institutionelle et symbolique.avec, d' une
part, 1' abolition de la monarchie et, d' autre part, la
légalisation du P.C.G. et la "reconnaissance” de la Ré&si-
stance. A

Mais les remarques pr&cédentes ne font que poser, avec plus
d' acuit&, la question de la balance entre continuité et |
changement — vig 3 vis de la prrjode prédictatoriale - wur=
tout At niveau de 1' dmplaniaftlon &l&ctorale de &4ffored e
forees poditiquen,

bru devx trensFormationB prlnCtpaieB qul Gl M guf, VS 3
viz i 1 période prédictstoriale, 1a gauche communistz ont
&td, 4! une part} la‘légalisatIOn du ParTil Communiste et '
miite o1t sa seisaton en deuxr partis rivawk. La scission
PDS&!H‘_ en Fait, peague antomed i puaoaend , lg qu@.ﬂfon de. la
représentation politigue du ia gaxjd'oe communigtoe, revendique}e
Pa’r ¥€S‘ dau;f.- partig:, |J!iu=r»|lq-n IFSCL AN TSR TR TS I IR ACTETA S R TS PR TYTR I I dig
les premigres élections postdictaboriales de 1974. e P.C.G
i le P.Cc.6. (ant.), malgré leur colinhoration, spuw 1° eti-
quette e "Gauche Unifi&e”, ont essayé','d' une manidtie 9hEo-
ive et Bystémattqueq A wenmmst b e forces par e biaig des
voteg preférenticlles. Le rappmat dop forces qul en vet gorly
=5 2% i 1o PCL.GL, 3,3% puin e PC.G.{int.), 1% gans
et erciee précine — et gul a 6té dans ses grandes 11gnew
viérifieé par les 8lections municipales de 1975, peut etre
consid®1 & vomme un reflet assecz fiddle de la situation gui



existait pendant les premiers mois aprés la chute de la di-

ctature.

Trois ans plus tard, aux élections de 20,11.1977, ce rapport
de force a &té totalement différent. Le P.C.G.; se présen-
tant seul, a rassembl® 9,36% de voix, tandis que le P.C.G({int.)
— en collaboration avec quatre autres petits partis — n' a
recueilli gue 2,72%., La premié&re cause de ce résultat Stait
le rassemblement par le P.C.G. de la trés grande partie de

1" Electorat conmmuniste traditionmel, qui en 1974, fluctuait .
encore entro len doux partis. Le résultat de 1977, a donc
consacré 1' hégémonie du P.C.G., non suclement au niveau des
uhifison absolue mats aussi, et surtoul, en falwsant de lul
Jee gl et unique repréaentant de la trsdition conmuniste,

A4 1dveny dee o bagse fBlectorale, Lea Gloeatdons e 4984 n!

ont falt qué, consolider et amplificr tolip hégémonie.

Les COﬂﬂéquvenCQ.S de cette Avolulion iy e b - Ta gfn=-
qraphie electorale a été un retour 4w P.C.G. vers les va-
eines profondes si &loignfes dans Je temps de son implan-
tation dlectorele: dans les (wintn forts de la carfe Elee

cboraie du P.C.6. renvoivul wanw difivoulie, 3 son implan~
tation dlectorvale pendant 1' enlre-deuk-guernes ou pemlint
les premd&res années aprés la ynare «ivite. on peut noter,

O -S!.'gne 2 vident de cotte sialhiltie ge‘cgrgphﬂqum qve le
P.C.G., A part la région d' Athenes o1 Selomigewe, n' o &lu
des députéls (au#-éiectiona de 1977 ct - 4984} qu! en tvois
circonsariptions &lectorales: celles de,'l.arts_ga, e Magnesgle
et de Lesbog, t1 g! RQLL des départemonty quf {adealent
Elire des dépotés communistea déja depuir la pfrhinie de 1
vnlre~doux-ygusa v o, |

Male cette sinh)1i18 gfographigue impressionante de la carte
du P.C.G. ne st At paw cacher certaines mutations Importantes



gu' on peut observer, surtcut aux &lections de 1981 et de
1984. La premi&re remargue a faire est que 1° augmentation

de la force &lectorale de P.C.G. {(en 1981 et en 1984) se

situe danéules r&gions de sa faible implantation, tandis gu’
i1 reste stationnaire 13 ol il posséde d&€ja une forte pré-
sence et oli la gauche possedait, avant la dictature une forte
implantation &lectorale. En comparant la carte &lectorale du
P.C.G. {en 1981) et la carte €lectorale de 1a gauche avant la
dictature on voit gue le P.C.G. a d&ih depassé& le niveau gde
la gauche dansg les ré&glons de sa faible fmwplantation mais il
reste 3 un nivean trds inférieur dans Jon régions de forte
implantation, nurtuut dans la réglon ' AMlhénes et dans la
Gréce de N, T1 est aussi {rappint de holer gu' aux Electiuma
de 1981 Je P.C,G, progresse partout — aussl bien en xré&gions

. ruralea gu' en réslons orbalmwes — pyec geulenvnt une Aémi~dune
zaine 4! exr:ePi:tOh'sf {1 g' aglt des six willes b forte implan-
tation communis(e depuis longlemps € dont leg 1rode sout

mHme dirigéas par un maire communisi deputs 1978,

Dank 1o mome Sens on pevt agussi noler qul sux vécentrs ¢

R ERHITE eur\ope’ennaes: de. FQB&} le P.c.e. 8Y est mmtr A sta~
tionnaliy . ek il a méme peculé dang les dews 1t ovles 1@ gionn,
urbainen, @' ﬂth§n55 et de Salon\'qve: évolution qui contra-
ste avel celie du yesiz du pays. Bt co vdcuttat ont A' autanl
+lun Signiﬁ'c‘al‘iF quand on le compare avec el 10nultan dun
élections municipales, qui elles, répercutent beaucoup micux

Ja tyaddtdom Fle-tod e Jdu 1. 0,0,
Force #lvectorale de 1".'1‘&4‘
dans Vn 16gion d'  Atlhdnew
Législativea 1uitd 16,40%
Municipales  1ufig {e s fron) 29%
Europlennes 1984 ' 15,86%




III. En ce qui concerne 1' ‘espace politique conservateur, 1' appa-
rition en 1974 4 un nouveau parti, de la Nouvelle Démocratie,
a &té& souvent considé&r& comme un point de rupture radicale qui
pourrait ‘mgner a la trensformation de la Droite traditionnelle
3 un Centrel—-Droit beaucoup plus proche & la tradition libé&rale.
Deux €l&mants essentiels, qui allaient dans cette direction,
et gui se répercutaient aussi an niveau de la base é&lectorale,
8tajent: a) la rupture avec la Monarchie et b) la tentation
gauliste, inscrite dans le triomphe de 1974.

La rupture avec la Monarchie, scellfe pul le¢ réGférendum de
1974, margue pour la Drofte la fin d'unes Jonyuo tradition po-
litigue qui yemoptsafd ann originos mdimicw dm v constitution
en tant que famille politique, ©,A.4,. gu Bchisme Bational,
‘L' analyse den ré€sultats dw c8f&rendum montre clairement gue
cotte rupture 8 é@ wae, hcess(td polil‘fque pouY le renouve-
Jement et 1n vegbruckurabion de I" espace conservateur, car
pour la majorité de la base électorale yrbalne de 1a R.D.,

' dnstitut o Monarchique he constitvait plus tne 181 Ciee
iarologiyu- valable,

La Monarchice conde_nsath, vl i 1t une maniEre particulifio
les deux principans gl W&ge.s qui ont mafqué‘. la vie politlique
du pays, vt ceci s' exprimalb pov une dilferenclaiion yfow a-
phigue Jnpotanic de gSon fmpec.h électoval. ])T[Férenciutitm yud
sulvait les denn principetes lignes prédictakoriales de cli-
vage gEographique, entre régions rurales et cenbres urbains

d' une part, entre Vieflle Gréce et Noweaux Pays ¢' autre
part:



.4 pour la Monarchie

Ré&gians rurales . 36,5%
Villes petites et moyennes 25,7%
Salonique 20,0%
Athénes 21,8%
vieille Grdce {Ath&nes non comprise) 37,5%
Nouveaux Pays . 29,8%
Totnl - 30, 6%

L' Blargissement de 1o hane Glectoralede 3o Drofte, yut @@
[f@e & tn nptin e svec la Monmolite, avadt pris aux promdio e
Bt thoae, A 1974, des fotmer ut §apgee) lont 17 avbicmenl G
Gau } 1 iewe en Franoe s 19581 un ras-de-matde general, nate oue
st won: avancBe npectaculaire dann liw yuartders populafres iy
ta rapttules ol la force &lectniale de la Droite ase mituaid
bovjours B des wiveaux tr&s bas,

Cetto tage tlorelassiste a rogu uu'prumier coup troinm aliv
plus tard, aun Sledions de 1977, Un womvement tré&s imporiant
ver s e PABOK - qui peut Blre éva‘uéfﬁ 108 environ de 1' &lec-
ctorab ~ i 1' apparition d' un pble politique concurrent A

1a drofte dv Ia N.D., n' ont 618 gue trds partielloment coe
pensfa par la 16glre avancfe de cetlte derniére vers' 1' &lo~
ctorat centriste traditionnel. Certos; la N.D. a rfussi par

la suite & récupérer ses transfuges de droite: les incondi=-
tionnels de la dictature {et/ou de la Monarchie) é&taient

assez peu nombreux et en méme temps la N.D. n' &levait pas



des barriéres tr&s strictes envers les politiciens qui &taient
moyennement (mais pas trop) compromié avec la dictature. Les
élections municipales de 1978 ont fourni un premier exemple

de cette St;atégie politique et &lectorale: dans certaines
villes assez importantes la N.D. a soutenu des candidats qui
avaient &t& nommés maires pendant la dictature militaire. Et
les élections de 1981 ont achevé ce processus par 1' insertion
d' un grand nombre de politiciens venus du parti de 1' extréme
Droite.

Con dGveloppements ont &vité 1' apparition 4' un clivage peoli-
{1yyue 4mportant s&parant la Droite et 1' Extréme Droite, mals
$ts ont ronduit aussi & un replioment de la N.D. vers 1' Ima-
y» Ploctorale de la Droite traditionelle. L' &largisscmont
opposé 1in la N.D, vers 1’ capace centristo, marqué par 1
edhBglon massive, entre 1497H ot 1uk1, de politiciens de 1!
thion dy ventre, n' a cu at ndvenn b Ya bape 8lectorale gue
des vepercutions hivn lovalinfen 1 cheoise dtes,

b - & alors bien normmt qee ia cevie &lectorale de e N.D.
en V984 Poaﬁedanun plunicsiots polnts commeng: avec la vayle
predictatoriale de la Droite, 1w ND., piu ixample, u A&t
vit 1981 ta majorité absclue dann deur c¢lycopscriptions &le-
ficialan; les départemenie de: Laconle »t do Kastoring r#u b 1hK
ddpartements Gtaient de wmiwe. o 198 ¢ ies “sneflllcurves® circon~
gcrtptiwna tlectorales poutr la Drotte gul avait auwssi dépnnrsd
le 50¢. Puurcentages entiv 457, et 50f & obtenu la N.D. dans
sis auvlres circonscriptinnn flecty alen (Argolide, Mcsgénie,
Mia, Florina, Calcidigue, Cyclades)t parfaliement comparablesr,
dane Lvor mémes départements ttadomt lens résultats de la Drvjte
el 1964, les pourqentages de laguelle variaient entre 49t% ot
54%. 1nvuersement, la N.D, n' a pas d€passé le 30% dans les
guatre départements de Crdte, dans la périphérie d' Ath&nes

el dans la perithdrie de Pirée, €xactement comme c' &tait le



v

cas en 1964. Mais peut &tre 1' indice le plus significatif
de ce repliement de la N.D. vers 1' image &lectorale de la
proite prédictatoriale &tait la grande diff&rence de sa force

électoraie_entre les centres urbains et les ré&gions rurales.

Les consultations &lectorales qui ont eu lieu depuis — les
municipales de 1982 et les europ&ennes de 1984 — ont fait
apparaitre un leger rédressement de la N.D., mais ils n' ont
pas essentiellemeht changé la repartition g&ographigque de sa
force Electorale. La seule transformation qui doit &tre notée,
car elle risgque 3 moyen terme d' avoir des repercutions impor-
{antes, est le rédressement diff&rencié de la N.D. selon la
couchy sbciale: il est frappant d' observer gque la N,D., aux
racentes élections_europﬁvnncn, {avec 38% de volx pu niQuau
nationel), a retrouvé nux gquartivrs bourgeois, les poutcentages
qu‘ elle avalt en 1974 (avoo B¢ des voix au niveau nalional),
Ce qul ext peut 8tre un signe anhonciatewvr de la restructuration
de son implantation &lectorale Sur la base des ¢liv.ier sociaux,
avel lwancoup plus 4! mtenslté que Jungqu' A maintenants #Hais
cetle bendance reste & yeriilet,

La teansinrmation la plun vadicale du paysage politique, vis
2 yis de la période prédlctatorfa!e, a i, sans idonle, la
créekfon du PASOK, qui, au molns dans une premicro pﬁ:jndu‘
o, | unentait comme un parti tutaloment nouveau et ne Chew ~
chant jas sa légitimatiuu dane 1en clivages traditionneln de
ia vie politique grecguw, ' egst pour cette raison @' ailleurs
que 1 PASOK &tait, par Ja plupamit des obuervateurs (vl yeste
s ey o pour certains), classé B Gauche, malgré le fajt qu' i1
tw diffbrencie de la Gauche traditionnelle & plusicurs points
de vue et surtout en ce qui concerne son implantation électo-

yanle ot son personnel politique,
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Le premier et principal pilier du PASOK, surtout au niveau
organiSationnel, fut 1' aile dauche formée au sen de 1' Union
' du Centre f{et de son organisation de Jeunesse) pendant la p€-
ridde 1965*67. Cette aile gauche, quil conguerait ainsi son
autonomie bolitique, ne provenéit pas de la gauche historique
mais elle exprimait la radicalisation.des nouvelles couches,'
form&es aprés la guerre civile, et ceci indépendamment de
leurs affiliations — peréonnelles cu familiales — relatives

& la guerre civile.

Ainsi 1' &dification 4' un parti socialiste sur les ruines
du libé&ralisme et du r&publicanisme traditionnels, a &t€ le
fait d' un personel politigue extraordinairemont ronové (los
2/3 du groupe parlemontaire du PASOK ont moinm de 50 ane) at
11 a pris les aspoets &' un patricide politiyne pm 1apport
aux rfpresentants de 1' espace centriste, yul ont 61F myptd-
matiquement tenus A 1Y Gcart. |

oy lopder sa ¥cgitimal ton, le PASON, non oy sdios gt a Soar i
foade 1686 ence & Ta Uy wlition vénizeliste (et par conséqueht
av Schisme Nabiﬁha\), matr aussi, = ot coitt el e sde opeR
origiualités eggentiel les —, 11 a &vite we:lm . usnem ot e’

impliyuer au ciivage povogué par la guene civilel ta "re=
comal ssance of{felelle" du mouvement de 1o Resisbonce, qui

ful un des pendorn ackeg de son gouvernoment . slukd que fous
tes Jes réfGioences A la Résistance, asscz suavent yepetbon,
vont Gxactement Jdans ce sens: proposer 1'.1wnqo, PP eugae fma=-
yinalre, 4' un mouvement de Résistance "unic" ot ol rhatun,
sans vxclusion, pourrait trouver sa place, j=wn clitmarer Jos o

divirions de la guorre civile gqui 1' a suivie, L' abijoctif
du PALOK, de tranaceﬁder le clivage de la guerre civile vst
en conformité compldte avec la composition de sa bane (tout
a fait a cheval par rapport a ce clivage), 8' 1dentifie aux
desirs des gEnérations qui fournissént le corps essentiel de
son encadrement, et enfin, se répercute trés clairement au
niveau de son implantation &€lectorale. ‘



La carte &lectorale du PASOK se trouve en relation directe
avec la carte pré&dictatoriale de 1' Union du Centre — mé&me
si le coefficient de correlation est beaucoup plus faible
que les coefficients respectifs pour la-N.D. et le P.C.G.
Ces relations entré la carte &lectorale du PASOK et celle

de 1' Union du Centre avant la dictature &taient 4€ja visi-
bles dé&s 1974. Mais elles s' expriment avec beaucoup plus de
clart& & partir de 1981, quand le PASOK a réussi éhabsorber
la plus grande partie de 1' espace centriste traditionnel,
La Créte, oli le PASQOK a ré&uni le GO,G%Ides voix, en fournit
certes 1' exemple majeur, mals existent encore beaucoup

d' autres points communs tout aussi significatife. En Macé-
doine, par exemple, le PAROK a obtenu la majoritﬁ absolue
dans deux circonscriptione Clectorales seulement (Pella et
HEmathie); il s' agit des deux "medlleures" circonscriptions
électorales en Macfdoine pour 1' Union du Centre prédictato-
riale, les seules ol ¢1)e nvalt A8passé€, dB3IN pn 1963; le
45%, Dc meme cn P&loponn€ge n prat distinguetl deux gones,
Lien s€pares, ou v gul aooerne Ta foree ol ale du
PAGOK: celle du Novd et du Nord-Oueut off 11 a dojonné le 50%
oL celle du Sud et du Sud-EGst ob il eBt 1enté A vy pourcen-
tages infériew s § 45%. Différenciation gud 1ecnvote directe-
ment 3 la répartition géogrvaphique de la farce fleriorale

de 1' Union du Ceutre,

Mais la continuité hintrigue &vidinte ne déer it qu' un aspect
seulement de 1' jmplantation Glectorale du PASOK, gqui se ca-
ra cterise aussid pimy un e Ladn noabre, de tradts nouveaux,

dont le plus important vst une homgénéisation glographique
impressionante de sa foroe 6¢lectormsle. Dans toutes les régions
gébgraphiques du paysl—‘h 1' exceplion de Créte — les pour-
centages du PASOK aux €leclions de 1981 ont &€t& absolument
comparables, variant de 45,7% en Théssalie jusqu' & 50,4% en
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Gré&ce Centrale. Le processus d' homogén8isation du vote a donc
atteint avec le PASOK un degré jamais connu auparavant dans
1' histoire &lectorale grecque et‘supéyieur i celui observé

dans la'plupart des pays de 1' Europe de 1' Ouest,

Le phénoméne d' homogénéisation de 1' implantation Eélectorale
ne concerne certes pas uniguement le PASOK. Il est aussi claire
ment perceptible ~ m&me & un degrd moins intense — pour la N.D,
et le P.C.G. et il s' inscrit flans une &volution générale &
long terme, qui est une des toendancves principales de la géo-
graphie Gloectorale grecgue de |' aprdu-guerre. Cette Cvolutien
vers 1' homoginfisation de 1! tmpdantation €lectorale ne con-
stitue d4' atllewnrs pat un phénowine Electoral iscl&. Elle cst
relationnfic- a un processus plus gén€ral, caracterisé souvent
conme lo» nationalisation du vole, qui concerne aussi: a) 1

unificat ion Gtepnadque, sociele et culturelle de 1' espace
national, b} I af franchissement du Corps flcctoral pam rap-
port aux c\lwages tfaditlonﬂels ek tj le dorouloment aniitsivme
de Ja campagne dlectorale, 1' observation de courants Flcito-
raux sswviolables dang 1o diffdrenlsr (Cyions et surtout Ja
projectivam vt I jwponition o qdvnlinns communes , pou Loul
1' espace nationel, auxquelleg est cengé répondre 1' Clecten,

Le procytrus ¢i natjonalisat. o Ju vete constitue bien »0r un
phénominice gfndrnl qu' on peut observer'dans tous les payk. Bn
se réffyant au moddle thtorigue de 5F. Rokkan on pourrait dirwe
que la nationalination du vole correspond, au passage gradunl
de 1' axe tvrrilurihj al’ ax&'fonciohnel, en d' autres teymes
3 la sL ucturation du syst@mce 'len pnriis 4 partir de clivagces
sociaux ¢t plus particulidrcment de ¢lasse. Mais ce processus

n'a pas Gt& partout le méme ni du point de vue de la périocde
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historique au cours de la guelle il se ré&alise, ni quant a sa
durée et son résultat final. Dans la plupart des pays de 1!
-Burope occidentale, le processus de nationalistation du vote
commence avec 1' apparition de partis cuvriers et socialistes
et il s* &tait en grande partie achevé d&s avant la seconde
guerre mondiale, sans pour autant faire complétement disparaitr
les clivages r&levant de facteurs locaux, ethnigues ou colturel
En Gréce, au cecntraire, 1' &volution vers une nationalistaticn
du vote commence beauccup plus tard, puisque le processus 4'
unification nationale ne s' est achevlé qu' en 1922. Mais 1' ho-
mogénéisation des comportements &lectoraux se fait & un rythme
relativement rapide gui correspond & }' & ffication d' un &tat
strictement monoculture) d' oh était absewt ou ré&primé tout

élement de résistance aun processus i’ unification territoriale
et culturelle. ©n Cuﬁnﬁquvnce, tout ce qui aurait pu nourrir
ou entreteniy uno 1 Grencoe rvlativement autonome de la péri-
phérie, au niveau économique ou colturel et par extension

le developpemi nt Jdoen oot pér!ﬁhéviqdes, 3 implantation ter-

ritorialle - étaik tmexisbaub. aqnsi ¢ homoEnes sation des
forces &lectivales esk déjb are tvle. 3 uwn dhﬂvé largement cup e

ricur % celui qu' on peud observer dawns |a plupart des paye
de 1' Farojp.« de 1° Ooagt.

Poeetieey cumulatif 4t
inégalité régionale

i © e b e e e amrm s e m———

1. Gréce (1961): PASOK ' 2
N.D.

- P.C.x., 17

2. France(1973): Gaultiuten _ 7
P.C.Y. | 13 .

Gauclie socialiste 11

3. Italie{1972): D.C, : 6

' p.C.1I 11

P.5.1. 8

cf. aussi R.Rose and D.W. Urwin, Regiounal Differentiation and
Political Unity in Western Nations, Beverly Hills 1975,p.25-29.




Mais la tendance & 1° homogénéité ne doit pas cacher 1' autre
face de la medaille, qui est la persistance des facteurs Q'

h&térogénéité, 4' autant plus importants puisgu’ ils s' inscri-

vent dans une tendance générale inverse.

Le premier facteur est, sans aucun doute, la structure sociale
du vote dans les centres urbains. Ceci est vrai non sulement
pour le P.C.G. et la N.D. mais aussi pour le PASOX qui, perdant
son impact parmi les couches bourgeoises, tand & revétir 1°
image d' un parti a base sociale de gauche. I1 s' agit 4' unc
évolution amorcée en 1977 et 1281 et qui s' est accentuée apr&n,
comme on a pu observer aux &lections municipales de 1982 et

européennes de 1984, Certes la balance c¢ntre interclassisme

. et structure sociale du vote, reste, surtout pour le PASOK,

une guestion largement ouverte, mais on peut sappuser gu' un
processus de polarisation sociale a €ét¢ mis cn marche, ce g
venstituerait un fait &lectoral nouvesu pour la 0y iode g@f

apres 15974,

L desimme favteur est la diffdrencic: o1 entve les régions

rurales ot loen eenlres urbains, ce qui sttt le olivo

principal de la gfegraphie électorale prédictatoriale. Ce el

vage reste cnrore valable pour la N.D, ¢t Je 3.0.60 mais i1 n!
o plus aucune pertinance pour le PASGH ., Pour ce dernier un
autre clivoge semble apparaitre, clivoos gut a1 538 une

importance capitale pour le développemndnut de 1Y Unicn du Coreg
avant la dictaturc: entre les ré&gions rurales diéveloppées, w0
tout la plaine, et les ré&gions rurales 1otardfen, surtont Ia

montaigne.

Le troisiéme facteur est la persistance des col taines speci-

ficités électorales locales, surtout guund elles sont liées

a @' avtres r&alités sociales et traditions politigues. Le
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.clientelisme &lectoral, 1' implantation rurale du P.C.G., les

tentatives 4' apparition des partis & base régionale, sont
certains des ces ph&nom&nes qui meritent d4' autant plus 1' at-
tention car ils demontrent une resistance, parfois &tonnante,

aux courants uniformisateurs.

En terminant ce bref exposé on peut poser, méme d°' une maniére.
succinte, trois guestions, un peu plus. gén&rales, relativement
& 1' Bvolution et 1' explication du systéme de partis.

La prenmi&re concerne le degré de stabilité qui caractérise
aujourd' hui la division tripartite en Gréce. La bipolarisation
croissante du jeu électoral au niveau de la base, tend a lmpo-
ser pour la premi&re fois, une confrontation directe entre la
Dreite 1 1o Gaouche et ceci indGpendament de la compeosition

partisanne de chague famille politique, de leurs différences

rfeller an niveau pwolitigue ot {dlologique et de la velatrtbitd
du coryps e taral,
La deuxtdfme questicn concerne les spfoificités a'an procor mus

de nationilisation Jdu vote, effectudé par 1’ interm&diiaire Jdes
partds 3 caracstdre populiste, ce qui 2 €t€ le cas aussi i
pour Jer pnutis de broite avant la dictature gue pour lo ALK

actuelloement.,

La Eiﬂiﬁlﬂmi question, enfin, concerne le champ de validits

du modele explicatif de Stein Rokkan, qui a &té& initialemeut
congu sp&cia]umeﬁt pour les pays de 1' Europe de 1' Ouest, ou
plus &xactoment pour les pays relevant de 1' Eglise europfen-—
ne cccidentale. Or ce modé&le comporte des éléments tellemont

eneraux, gu' il peut fournir des clefs explicatifs mé&me en
g g P
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dehors de son champ @' application initial, mais ceci impose
un travail comparatif, pour la spécification des clivages per-

tinants, qui reste a faire.
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TABLE 2: REsultats des &lections pour le

Parlement Europ&en, 1981 et 1984

Partis Elections 1981 Elections 1984
2 2
1. Extré&me Droite | 2,82 2,55
2. Nouvelle Demccratie 31,34 38,10
3. Divers Centre ~'3',55 1,87
4.‘PASOK 40,12 4%,58
5. Parti Communiste (P.C.G.) 12,84 11,63
6. Parti Communiste (int.) _ 5,29 | 3,40
7. Extréme Gauche —_— 0,41

8. Divers _— 0,46
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Elections 1936
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circonscriptions tré&s proches de 1la moyenne nationale

circonscriptions assez proches de la movenne nationale

circonscriptions &loignées de la royenne nationale
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“"Elections 1963: répartitidn-des circonscriptions

Slectorales
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Elections 1963
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circonscriptions tré&s proches de la movenne nationale™:
circonscriptions assez proches de la moyenne naticnale

circonscriptions £loignées de la moyenne nationale
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1936-1977: CHANGE AND CONTINUITY IN ELECTCRAL BEHAVIOR

IN THE PROVINCE OF LERIDA

This paper aims to make a modest contribution to
the study of the factors involved in the long-range
effects of change and continuity on electoral behavior.
The example taken here .is the province of Lerida and we
examine it within the specific context of Spanish and
Catalan historﬁ

gt sponish Ceve
Soverdl 'Tudles have noted - at first, with a

¢certain amount of surprise - that

ety the general ideolegical tendencies (Left/Right)
revealed in recent electibns remain unchanged since
the time of the Spanish Republic, i.e. after a 40
year hiatus in the democratic process (1).

J.s phenomenon ousE must 69 Pfdceq’

the polltlcal attitudes
of today's voters are shaped. .The Spanish Civil
War is a political.fact (directly experienced by
about 30% of today's voters and recounted by them
to the remaining ?0%) that has played a key rolé
in shaping these attitudes (2).

Not only is there a geographic corfélation
between electoral behavior in 1936 and 1977 (3),
but there is also a close relationship between the

. . Familiar
"historical stance" (personal or RSy )

in favor of Republicans or Francoists during the
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Civil War and the vote currently cas£ in faveor of
PSOE-PCE (Socialists and Communists) or UCD-AP
{Conservatives and ultra-Conservatives) (4).

The Civil War and the subsequent period of
repres;ion cfeated a cleavage in Spanish soéiety
that goes far deeper tgan the_simﬁle diffefences
that exist between political parties in a democrécy
with a solid base,

The authoritarian regime attempted to impose.

its model of socialization on the country, but

failed in its basic objective: legitimizing the

.regime .{5). As a result, the family became more

ihportaﬂt as a socializing agent (6) and was more
influentiél in shaping attitudes, creating individual
identities, etc. In Catalonia, the Family's role
became even stronger because of the cultural repression
that restrlcted the native language and tradltlonal
customs to the familf_circle,.creating a situation

in which the difference between "official”, imposed
socialization and'hatural, family-style s;cialization
was abundantly clear.

This combination 6f factors went a long way to-
wards assuring that basic attitudes and lovalties
would remain unchanged and be transmitted from one
generation to the next (through both‘the family and

the community (7). Thus, it is by no means surprising

»



that the Franco/anti-Franco axis continued to be cleafly'
reflected in the elections of 1977 and 1979 (8).

Wé must not forget, however, thatISpanish sbcieti
underwent a series of changes between 1937 and 1977

that radically altered the socioceconomic <conditions on

which political ‘alignments had been based. Both .indust-

T

‘rialization :and the attendant - increase in the number
of salaried employeesjand urban develépment-énd
immigration to urban centers no doubt contributed
greatly towards shaplng democratlc anti-Franco
attitudes in the most dynamic geographical areas

and social scctors.

Thus, the socializing efforts of the Franco

regime, family and community transmission of

“historic loyalties"\,the process of socioceconamic

&‘"%(rt"e three poles that tn Eheirs

i — et .t o e R L

transformation B@ﬂﬁﬁﬁ&\complex THAtérrelationship

constitute a triangle

upon which current political alignments are based.

Any changes and continuifies observgd_in
electoral behavior in the provincé of Lerida must
be considered within this_contegt.

Furthermore thére are two major factors which
condition this comparative study:

1) Not.only have almost all the individual

(~at ecoﬂo%ywvz Cevel - - '
voters changed, buEVThe erritorial distribution

and the sociological make-up of the-population has

changed as well (9). as a result, the municipal map
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has also changed and there have been many more

aggrégatiohs of towns in the mountain areas, Segarra

county and in the northern part of Noguera county.
Rt potiticad fovel,
24t is extremely difficult to make poélitiecal

00,
.comparisokg}kalthough in Spain as a whole the

pesitions held during the Republlc perlod and the
trangmifted tl\roug‘/ .
Civil Wa @ the Franco/anti-Franco cleavage re—

mained unchanged and were reflected in the 1977
elections in the Right (AP, UCD) / Left (PSOE, PCE)
axis, the situation was different in Catalonia. There
were two basic reasons for this, and they are both
particularly relevant in the province of Lerida.
: \center-fejf :

a) In 19277 a strong Catalan(ﬁuﬁﬂazm& party -pDC -

appeared on the scene. Furthermore, the Unidé Demo-

( (senteyr tendercy) /
critica de Catalunya \[alsc registered good results
Y ' :

in the elections. ‘These parties made a good enough

showing that the "bl polar“ model revealed in the rest

dn't be applied
of the countryyfin:" Ty ;ﬁvgere {(10)

b) ERC (Esquerra Republlcana de Catalunya) was duwn Ebg
Eﬁﬂ’ ﬂg . u,hh 4 hﬂ.ﬁ'ﬂ monical in the Pe "t F!'c é R.d 44 :
rspce \the\ CaNt\ Cption  fume SRRt ! /

STy it had become a marginal force. 1In 1977, and

even more so as of 1979, ERC'S former role.was taken
over by PSC (the Catalan socialist party) and, to a -
1esser extent\ffbuc (the Catalan communist party).

I shall not attempt to analyze this turn of events

here but it can be explained as much by historical-

R - T IR e TUAmI s et wmeeapegrtyam YT S osmamme i b a N a om e s
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political reasons as by socioeconomic changes., The
fact ﬁhat the change did take place apd that ERC,

an interclass, reformist party that embraced a

broad ideological spectrum was replaced by working
élagg soéialisf'parties like PSC and PSUC ({even

before the election, which simply‘ratified the change),
strikes me as being particularly significant when
parties offering similar optioﬁs duripg the Republican
years had eénjoyed far less acceptance (11). . This
change certainly contributed greatly, although not

entirely, to the fact that, 'y s will.be seen from

,:gﬁﬁeriégi:éompariéon,.themneﬁt.lcét.votes-in almost
ihe éntire proﬁiﬁcerﬁ, but particularly in the
mounéain towns. - This impression is:born out by
the fact that,lgenerally speaking, leftist parties
(PSC and PSUC) obtained far betiter results in towns
wheré BOC (The Workers' and Farmers® Block)(lZ],.an

openly Marxist party, had had the most followers in

.the pre-Franco years.

i

PR b T R e e iy BN e Y T TR T e

Hbﬁéver, geoqraphically speaking,
two particular aspects of electoral behavior reveal

a clearcut pattern of continuity:

1) Participation/abstention: Inhabitants of the

. southern part of the province (particularly the



"irrigated plane", the Vall d'Aran and the mountain
towng with the best coﬁmunications)displayed a
greater tendency to vote in the elections. The
rate of abstiention was far higher in the more
isolatéd mountain towns, on the "dry plane" in the
south of Solsona countf,.the gount& of Segarra and
the northern part of Noguera county.
Although some of the conditions that historically

the territorigl thterns o$
determlégaYT:?a SRR R L AR i e

abstention (13) have changed, the general lines

of electoral behavior outlined here remained_the same

as they were during the pre-Franco years. Thus, it
the cemain of the tevryr Lovist d:ﬁeremes

would seem evident thatV Ermvmber e irrrmmeamslammm e

in electoral participalion/dbstention i's based in Ehe remiin

B R T e o 3 e e P T T O S

of Eeveitoriaf d:jferences dt socio-ecenemic and Civing

m (= «Mmmﬁ% L i b D e BT LA MY ) s B e e e

2) A sécond striking example of cbntinuity is to
be found in the votiﬁgﬂtendenqies: just as in the
Republic years, the area consisting of.Solsona and
Segarra.counties énd the towns in northwestern-
Noguera county and the south of Alt Urgell continued
to be bastions of conservativism (14), with leftist
options receiving only a limited number of votes {15).
Leftist‘pgrties continued to register the highest rate
of acceptance in the south of the prévinﬁe.

Although these characteristics are most noteworthy
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in larger areas, we can also observe that electoral
behavior in individual towns often varies greatly,
even when the towns are physically adjacent and

identical in structure. There is no explanation

for this other than that there exists a certain

»

" “yoting tradition" and certain®active" elements -

l.e. core groupé-of militants or sympathizers with

a particular political party (most of whom have
historical reasons for their party loyalty which

is based on personal, family or community experiencel.
These cére groups aré not only a result of a voting
tradition‘but also serve to maintain it.

The situation . in the mountain area is, however,
different: here the leftist bptions have iost a great
deal of sfrength'while the more conservative parties
hage gained considerable grouand. Furthermore, this

shift is hot homogenous in character. In fact, the

electoral map in this zone has chapged'radically
since the Republican years.

"Historical coﬁtinuity" in electoral behavior
is evident in: 1) ihe éreas‘of the‘“ir;igated plane"
(the most dynamickpart of the province) which
traditionall§ tended to vote for the Left; 2) Sclsona
County and the "dry plane" (Segarra éounty, the
southern part qf_Urgel} county, the outer rim of
Garrigues county), which were generally backward
and reserved areas which tréditionally'voted

-
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qonservative. i ]
©On the other hand, the mountain region,
‘which historically tended to be_ leftist {with the.
sole excéption of alt Urgell where iefflright
inqlinations were fairly well balanced 5ut there
was 'a slight tilt to the right) hés‘been _
Favaged by dépopulatiqn, ecoﬂomid depression and
social isolation and its electoralhbehaviof has
radically changed. Although there were certain
precedents fo? this change because politicai
p;rties were less deveioped in Ehe mowntain
region 'and‘ political ."bossism;' was more-firmly
implanted, I feel that the factor which really
.determined the change in electoral behavior in
the mountains pf Lerida is the radical socio-
economic change which took place during the
"interim" of the-dictatorshig.

The depopulation of tﬁe,mountain towns
essentially involved the younger, hdre“restless,
more dynamic inhabitanté. Those whoe remained
behind were the more passive citizens, who stayed
in an area which bﬂgéme increasingly more de-
populated,vmore isolated and socially énd geographiéally
less integrated with the rest of the pﬁovince. This

state of affairs - and the consequent defenselessness

and lack of information it produces - is still further

bk ame wmem e -
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tical and secial fevel) are domingted from "outside”
e

aggravated by the fact that communications networks(df. economie,

rew-nmpmwroti?&mﬂgumw :F'M“ifﬂﬂ-r o ws*"‘"“ IR g e b e,
‘T'&:s controﬁ {womse i:ha cxtcrna! :.nffu.ence H;,;L-

u.su.aeﬁ.y s madc b_\;'-t) -*>—\,\

i BTSN NSNS SREREly official or guasi- -

official channels, left over from the Franco regime

u "focs e, bossef/, 3) the €atolic Chureh orgamsaf:
(16); e "{;etworks of pol:tlcay;h». T e e B

If we add to the effects of depression and
rural depopulation a solid tradition of conservativism
and a process whereby properﬁly, particularly in
Segarfa county, is bohcentrated in the hands of land-
owners with large and médium—sized holdings, we can
understand how electorial behavior on the "dry plane”
ﬁas evolved as it has,.

The south of the province is a different maﬁter.
The economy is fairly buofant {(in terms not only of
agriculture but also industry and'services}; there

has been far less depopulation than in the mountain

‘region {(only in certain: towns in Garrigues county does

depdpulation approach the level of that of the mountain
areal}; the perceﬁtage of the population steadily employed
in industry and thé service sector has increased, not
onlyl in the c-ounty seéts but also in otherg smaller

towns which are either industrial sites or residential
areas for people employed in the nearby county séat;'

there are better communications and the territory is
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compact, which makes for a more closely integrated
society with a better capacity to "defend" itself,
An example of this integration is the existence of

a sizeable and continuous network of cooperative
in the 2one,

organlzat1onsfhﬂitﬁ£&§ﬁ§3§““?ﬁﬁicﬁ%mwﬂsvﬁ”*?ﬁ

where the-relatively.high acceptance of the Gnid

de Pagesos (The Farmers' Union) prov1des a llnk to

the historic Unid de Rabassalres {(Tenant Farmers'
95 & venewdl of Ehe dqrdrian Syndrcalism Eradition nJ

Union) (177 aken togethér, =11 this creates a

climate conducive to maintaining and transmlttlng

"hlstorlcal loyaltles“ which survived the Franco

‘regime's efforts to implant an authoritarian process

of socialization.
Thus, if there is to be historic continuity in
electoral behavior after a hiatus of so many years,

the socioeconomic evolutlon must prov1de favorable

condltlons for thlS continuity,

A preliminary analysis of the elements of
change/continuity in the electoral behavior in
the province of Lerida permits us to make this
modest contribution to the study of how the
socializing process and sociceconomic evolution
interact to condition current voting behavior
(as expresseqd b; the major ideological tendencies).

These findings must all be considered in the light
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of the conditioning factors mentioned herein and

the limitations of this paper's scope.

‘Francesc Pallarés i Porta

March 1985

(Complementary information about this question and

the others doncerninéﬂelectoral behavior in the province
of LLeida 1977-83, can be reached in.my research:

"El comportament electoral a la circumscripcié de

LLeida 197?—1983“.T§:i Doctoral. Facultat de Cidncies

Econdmiques de la Universitat de Bakrcelona. Febrer 1985,)

- '
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- PSOE-PCE = 0,65; PSOE36 - PSOE77 0,54.

(4) J.J. Linz and others ("Informe..." op.cit. pégs.595—606.7
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(6) F. Murillo: ("La familia y el proceso de sdcializacién".

Anéles de Moral.Social y Econdmica, ¢01.14, Madrid

1969, pdgs.160-161) _ -

(5) Linz, J. et al ("Informe......." op. cit, ,p. 5931.

The authors not only note this as a fact in the case

of Spain but also observe that in the case of Italy

and Germany economic development has served to accredit
the democratic system. |

(7} Maxavall, J.M. ("La transicidn....", op. cit, p.87.)

The author uses the CIS survey which clearly reveals
the similarity in the ideclogical stances of parents

and their children.

{8) The survey usgﬁ by J.J. Linz et al. {“Ihforme..."
op. cit., pages 595-597 and 606-606) reveals that
AP and UCD voters are much more kindly disposed
towards Francoism while PSOE and PCE voters are
‘definitely anti—Franco,
(9) Economic changes have ;auseq serious depopulation
of many rural towns (some of which, particularly
T -in the mountains, have bgen completely deserted}.
The demographic “clout” of the'main_ufban centers
has increased considerably, not only due to the
number of inhabi;ants who have -come from nearby
rural areas but also to contingents of immigrants
. from other parts of Spain, generally far distant
from Cataloni;.liyhis simultaneously implies a

change in the social make-up of the electorate:



e

(10)

the numbe; of salaqied employees in_iﬁdustry an&
the service sector has increased while the number
of small landowners has registered a corresponding
decrease., Furthermore, the a;efage aée'of the

remaining rural population tends to be considerably

"older than before,

This is not surprising ever from an historical

peint of view , if we consider‘the.speﬁifié positions
of the leading parties in Catalonia as reéards the
Civil War and its outbreak. Thué, the Lliga, which
occupied a .more mdderate position than CEDA, had a
policy-of civil coexistence with ERC which differed
Ifrom the Spanish sociaiibts in that it was an inter-
class, reformistsparty and had absolute hegemony of
Catalonia's Left. Mention must'also.be made of a
moderate party, Unié Demogrética de..Catalunyar which
steadfastly maintained that the Republic was legal.
UDC is noteworthy not so.much for its acceptance
prior to the Civil War as for ié; féappearance-in
1977 - and its Special strength in Lerida}.

For further information about these parties, see

I. Molas:! excgllent_synthesis'in "El Sistema de_
partits politics a Catalunya: 1931-1936", Edicions
62, Barcelona, 1973.

It is also quite significantlthat the survey used

by J.J. Linz et al. in "informe...“, op. qit-, page

557, revealed that the people who voted for CDC in
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1978 were not aligned - "either bérsonally or
through their families" with either the Republican
or the Franco sides and their position was
ambiguous. Furthermore, the percentage of

beéple whao ;did not reply" to this question

was highest among CDC voters.

psyc PSC ERC CDC UcD AP TOTAL
| 48

Frente Nacional 6 7 | 3 5§ 23 .12
Frente Popular 47 28 44 3 15 13 24
Both 0 8§ .4 24 13 9 0
Neithor p 1z - 10 12 2 11
' 28 43 49 5§ 40 28 . 42

Did not reply

{14)

(15)

{16)

100% 100" 100 100 100 100 ] 1003
(290)(475) (18} (72)(327) (58) (1509)

-
r L]

UCD was absoluteiy dominant until 1979. As of

1980, CiU began to make inroads, but with less
success than in other places:

All the statistics on historical electoral behavior
in the ﬁrbvinceldf Lerida which ére used in this
comparative study were taken from C, Mir, Doctoral
Thesis , op. cit., vol, II. | |

It scarcely seems the result of'chance that the
electorate in these areas §oted almost overwhelmingly
for UCD (the governing party).in the nationwide

elections of 1977 and 1979 or that CiU, which,
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(17)
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following the'éenéral tendency in Catalonia, began to

take over from UCD with the 1980 elections has

enqued i%creasing‘popularity in‘fhese areas ever

éince it beeamé the éove%ning party in Catalohia"

to such an extent that it wor even more votes in

thef1982 elections (despite the fact that they 'were

for the natlonal leglslature) and still more votes in the.

1984 Catalan elections'.

-

The Unié de Pagesos ‘(a progressive farmers' union )

has made its statistical breakdown of membership by
towns available to me —Iwith the reguest that it not

be publishéd. Although there is no strict relation-
ship between towns where the Unidé has a high rate of
acceptance and those where the leftist parties receive
.most votes, thérg is a certain geographic correlation
bétween membersﬁkp.in the UP and more leftist voting
tendencies. Thus, UP baFely exists in the mountains
and in Solsona county, has ve;y few members in Segarra'

county and the outer rim and southern part of Urgell.
on the other hand, UP has ‘many more members in towns
on the 1rrlgated plane and in a good part of Lhe

- arable lands in Garrigues county.

{13) Cc.Mir: (“Evoiucié del comportament electoral

a la provincia de LLcida'1890—1936“. Tasi Doctoral,

Facultat d'Histdria de la Universitat Autbnoma de

Barcelona. Barcelona 1932. vol,.IX.

+
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1. INTRODUCTION

The present workshop was preceded by a planning session in which the
long-term stability of territorial voting patterns and the re-emergence

of these after periods of dictatorship were studied and analysed.

Its final aim was to verify if periods of dictatotship had the capa
city to cause deep structural chaﬁges in the aggregate results; in other
words, if they had the power to bring about a loss of the "historical me
mory"”. What also had to bé considered was the influence which the length

of the dictatorship could have on the eventual changes.

The analysis of these particular cases was meant as another contribu
tion to an all-important subject in the field of political sociology:
that of determing key factors in eléctoral behaviour which might help in
the construction of an overall theory which would encompass all the nume-
rous and scattered partial findings. The final aim of the comstruction of
this theoretical model would be to predict results on the basis not of
voting intention surveys, but of structural models which would imply deep
understanding of social éleavages and tensions, either latent or explicit,

in a given society (1).

From the cases analysed in the aforementioned planning session, it
was found that the stability of aggregate results was to a certain extent
maintained independently of the political regime. Even in cases of long

duration, it seemed that there was little to add to the above statement.

Within this context the case of Spain could be taken as paradigmatic.

A civil war which lasted over three years, followed by forty years of

dictatorship, the first years of which were characterised by a systematic
and brutal repression of any attempt to return to the previous republican
period, was a unique opportunity to wipe out the past and remodel the
country from the political, cultural, economic and social points of view.
The banning of trade unions and political.parties of press censorship, |
and the repression of cultural manifestations not specifically under the

auspices of or approved by the regime -particularly of those which at-

tempted to reaffirm ethnic differences, which went against the fascist



notion of the unity of the fatherland- could have varied completely the
basic territorial cleavages. And even more so if we add to all this, the
- industrialisation process which changed the appearance of many Spanish

regions and caused massive migrations from the country to the cities.

2. SPECIFICITY OF THE SPANISH CASE

2.1. Ecologial Consistency. Possible explanations.

Reflections around the Spanish case are based on the surprise caused
by the first democratic elections of 1977: the results showed an ecologi
cal consistency among structural and political variables that 40 years
of poiitical repression and aculturalisation may have put in doubt (See
Map 1), The correspondence between structural and electoral variables is
clear in certain studies which used different unities of aggregation (2).
" In those which used quantitative statistical techniques, a left-right
ideoclogical axis, strongly associated with varisbles indicative of social
status, showed a very high percentage of variance. The second axis did
not allow for am interpretation which could be so generalised at all le-
veis of aggregation, and varied acording to the areas which were the ob-
jecté of study. In studies of the state as a whole, the territorial com-

ponent appeared as a secondary factor.

This consistency suggested that many theories relative to the voting

phenomenon were inapplicable to the Spanish case. Party idenmtification

wag weak, because political parties had been legalised-onlf_ﬁt the begin
ning of the same year, 1977. In the four months that passed between then
and June 15 they had not had time to sep up a solid organisational struc
ture capable of carrying out a nationwide election campaign. Apart from
the commist party, which from clandestiﬁity had managed to gain a certain
support in workingwclaés-circles, no party could count on suppbrt based

on its activities in previous vears.

Organisation, in the majority of cases, was nil. The winning coali-

i R —

tion, Unidn del Centroc Democrdtico (Union of the Democratic Centre), which

obtained about 7.000.000 votes, had just emerged as a loose conglomeration
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of parties under 2 leader -Adolfo Sudrez- whom the king had nominated

shortly before to guide the téansition process. Its weakness ad a party
organisation became clear three years later when it practically disap~
peared from the political map during the 1982 election, even though it

had held power until that moment.

Ov the other hand, the political leaders were for the most part prac
tically unknown, with the exception of those who had occupied public of-
fice during the Franco fegime, such as Sufirez himself or the leader of
Alianza Popular (Popular-alliance), the party that presented itself as

the continuer, but modernised version, of the Franco ideology.

The electoral issues did not have a particularly controversial con-
tent either. Given the fact that little was known about the electorate,
no party tackled genuinely conflictive issues. The main ones centred on
declarations in favour of demccracy and shaking off the Franco regime on
the part of some, and on declaring themselves continuers of the regime on

the part of others.

It is in the last point that perhaps the key to the first electiom
results is to be found: the electorate knew intuitively that what had to
be decided was, above all, whether to vote for a continuation of the for
mer regime or to vote for the options that ceuld begin a process of reform
of the regime, since fear of possible social instability ruled out for
the majority the option of total rupture advocated by a few political

parties,

We lack, however, empirical studies like that of P. Bois (3) who,
following on from Siegfried, sought to explain voting motivations in
terms of basic economic and sociological conflicts. Neither have tood's
anthropoligical or Rokkan's wide scope approacheélhad any echo so far in

this country (4).
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2.2. Historical Continuity

The other trait which many of the multiple studies that followed the
1977 elections discovered was the historical continuity of the vote. This
is difficult to explain in statistical, and even ideclogical, terms, gi-
ven the frequent interruptions in democratic life the country has suf-

fered.

Obviously the question arises as to what "continuity" means, and how
it can be stated to exist in geographical or ideological terms when one
re-discoyers parties which are quite different with regard to the period
before andfor with other leaders, in a society that has undergone profo-

und changes at all lewvels.

It rust be pointed out, moreover, that practically all the compara-
tive electoral studies go back at most only as far as the republican per
iod of 1931-39. Important reasons for this are, in the first place, the
difficulties in finding facts about previous peribds and, in the second
place, doubts about the reliability of these facts. The political system,
until well into the twentieth century, has always been conditioned by the
practices of petty tyrants, ("caciques'") particularly in rural areas.
Elections, rather than a reflection of the will of the people, became a

reflection of their inability to express themselves freely.

Thus we lack studies that could help us determine how far back go
the similérities detected between the republican period and post—Fran-
quismo., It would be 1ogica1'to suppose that during a periocd so short as
1931-36 no new cleavages were created; what took placé was a re—emergence

of those that existed beforé, 1923,

The studies that have collected electoral data concerning the most
recent peind have concentrated on situating, in general terms, the po-—
litical framework of the election contest and the most important issues,
noting the emergence and/or digappearance of political parties and the

results in terms of deputieé elected (5).



Table I shows the main political parties that obtained seats bet-
ween 1907 and 1923, in order to be able to see to what extent the sys—

tem allowed the appearance and comsolidation of new parties.

3. The Electoral History of an Industrial Area, Barcelona 1901 - 1982,

Evolution of the PrincipallRifts

The possibility of'offering long electoral series nationwide is thus
denied us, and for these reasons we have limited the scope of this paper
to a reduced area, the city of Barcelona, which, on the other hand, has
a longer list of reliable results, which help towards a better understan
ding of the current electoral situation. Thanks to its characteristics
as an industrial city, it overtook most areas iu the rest of Spain, rural
for the most part, in the fight against “caciquismo". The political life
of the city, besides offering greater richness and complexity, also had
the attractien of being the centre of the political aud cultural life of
Catalonia which, throughout the nineteenth and twentieth centuries has
reaffirmed its will to mark differences with respect to the central au-
thorities, and to struggle in defence of its claims to autonomy. This

gave an added dimension to the city's political scenario.

Catalonia has traditionally been an economic centre historically
relegated to the position of political periphery, dependent on a central
and centralist power unwilling to meet the demands for autonomy of the
regions.comprising the Spanish state, This historical frustration has
been a constant point of friction with the Madrid goveranment, varying
in intensity according to the characteristics of different historical
periods. At the heart of Catalan society itself there has always been
an important source of conflict: class tensions and the centralist-re
gionalist/nacionalist cleavage, which canbe identified to that of centre-
periphery, have been two keéy axes in Catalan p&litical life which overlap
ped, confronted each other, or coimcided, according to the poelitical

moment.

The political game centred om these dimensions, to which should be

added the background of the military, clerical, and monarchist issues.
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The results we offer in maps (1) to (7) allow for am initial view of the
electoral evolution in the city districts.'By and large we can see geo-—
graphical areas which bear a certain similarity to those we shall find

50 years later, despite the changes in district boundaries, their social

and demographical composition, and in the names of the parties. .

3.1, The Electoral Periods

Generally speaking the following divisions could be made in the pe=
riod between 1901 and 1923 (6), the year in which General Primo de Rive-
ra took over power, with the connivance of the Monarchy, which he held
wtil April 1931, when the first municipal elections gave an overall vic

tory to the republican parties and forced King Alphonso XIII into exile:

a) 1901-1915. The Establiment of Regionalism.

1901 saw the beginning of a new era in that for the first time the
sway of the dynastic parties following the model imposed in 1875 by the
head of the conservative government. Canovas was broken; according to
this model, two parties, conservative and liveral, were to succeed each
other'iﬁ power, thanks to elections "arranged” by the government to gua-

rantee that parties would be elected alternately. That year the "Catala-
" nista" coalition and that of the republicans relegated the menarchist

.coalition to third place in mostdistricts of the city.

The Catalan bourgeoisie began to shake off the shackles of the cen
tralist parties and to consolidate its own party (Lliga Regionalista)
which baged its programme on the fight against "ecaciquismo" without,

however, questioning the monarchy.

Republiéanism appeared divided into multiple initials that often did
not provide clearly defingd_alternatives. However, a popular republican
movement began to gather force (a few years later it was to become the
Partit Republic# Radical) which sought the vote of immigrant workers by
confronting them with the indigenous population, which was simplistica-

1ly classed as "the bourgeéisie".



In 1903 a republican canditature was finally set up as a political
party which assumed the leadership of Catalan political forces. This par
ty chamnnelled both anti-monarchist feelings and claés sentiments (the re
publicans had been on the workers' side during the strike against the
1902 wage decree). With much higher pafticipation than in the previous
elections, Catalonié, and especially Barcelona, broke away from the pat-

tern of the rest of Spain by giving many seats to the opposition to the

dynasty.

The 1906 Law of Jurisdictions which gave a preponderant role to the
military tribunals was decreed in response to the incidents that took
place after a Catalan weekly was raided by the military, who had been
offended by a joke alluding to their recent defeat in Morrocco. The Catg
lan parties joined forces around a single candidature, Solidaritat Cata~
lana, of which, however, the pro-Spanish republican factio—- -which would
later become the radical partyrefused to form part. The Solidaritat can-
didature represented a genuine upheaval which went far beyond any predic
tions, provoked an anti-Catalan feeling outside Catalonia, and led to the

forming of the radical republican party on a navionwide scale.

Once the euphoria of Solidaritad had passed, having brought to the
polifical foreground the grievances of Catalonia égainst the central go-
verument , the electiong of 1910 were marked by incidents which resituated
class confrontation as the main rift: the Setmana Tr3gica (Tragic Week),
an anticlerical and anti-militarist revolt that erupted as a result of
the sending of reserve troops to Morrocco, affected the 8panish and Ca-
talan political scenes. The two-party system gave way to four options:
the right-wing coalition; the Lliga Regionalista which proclaimed itself
the continuer of the spirit of Solidaritat; the radical republicans,
sworn enemies of any claims of Catalamism, for them the bourgeoisie in-
carnate; and finally the Unid Federal Nacionalista Republicana which
presented itself as the left-wing alternative to the conservatism of the
Lliga, while also being anti-centralist and 2 defender of the rights of

Catalonia. For these reasons the radicals were its worst enemies.

The republicans -regionalists and centralists~ won an indisputable

victory in the elections of 1910 and obtained absolute majority of votes °
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in all districts of Barcelona. The Lliga Regionalisia_managed to estrange
itself from most of the electorate by condemming the anticlerical Tragic
Week riots. On the other hand, its conservative nature left it no other

alternative,

In successive elections, the Lliga Regionalista took over the lead
from the republicans. The radicals' prestige was affected by scandals and
corruption in whiﬁh their leaders were implicated; the republican natio-
nalistes lost ground progressively due to their imability to mobilise the

working classes in favour of a Left-wing nationalism.

In order to put a brake on the growing influence of the Lliga Regio-
nalista, the antimonarchist parties, the radicals, and the Unid Federal
Nacionalista Republicana forgot their former antagonism over the question
of nationalism and decided to form a united front for the next elections,
despite the protests of their sympathisers. This agreement causes disi-
llusionment among the electorate and a corresponding increase in absten-
tion, principally in the workingclass districts where these parties had

most support.

The 1914 elections reaffirmed the hegemony of the Lliga in Catalan
politics. The passing of the Llei de Mancomunitats (Cocmonwealth Law) by
the conservative government in Madrid allowed the party to stand as the
defender of the order amd interests of Catalonia, and imcreasingly to

bring together the bouigeois issue and that of Catalanism,

On the threshold of the First World War, which was to have serious
repercussions in the economic, political, and social life of Catalonia
and of the rest of Spain, and which led to a considerable worsening in
class conflicts, Catalan politics were still in a comsolidation phase,
The working class could not count on 2 prestigious and well-organised
pofitical force capable of a defending its interests: the PSOE was merely
a token group; the Rad}cal Republican party, which attempted to stand as
the champion of the proletarian cause, had been discredited on the one
hand by some of its leaders' involvement in financial scandals, while on
the other hand it had showmn early on that its verbal radicalism had little

to do with its actions.
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The Catalanism—Centralism conflict, depened by the parties that
called themselves defenders of the working class, had contributed to the
division of the class itself, since at the beginning of the century its
members were both immigrants and native Catalans. No party had managed
to put the question of territorial origin in second place, possibly be-
cause of its strong emotional content: it was often felt that the arrival
of workers from other parts of the Peninsula was a threat to the infige

nous workforce.

The bourgeoisie, for its part, was caught between its declared Cat-
alanism and its interest imn forming part of the Madrid government in order
thus to influence economic decisions in its favour. This would later lead

to accusations of having made pacts with and sold out to centralism,
Greatly simplifying the political panorama in order to make it more
.understandable, the following diagram attempts to show where the main

cleavages lay:

Regionalist/ pro-Spanish/

Catalanist : centralist
Monarchist (comservative)

Lliga Regicnalista Coalicid Mondrquica
Republican (progressive) Coalicid Solidari- Radical Republicans

tat Catalana

Subordinate to these two basic trends were others which we have alrea
dy mentioned, such as "caciquismo”, clericalism, or pro-militarist sym -
¥ » g : ym
phaties, normally associated with centralist and conservative parties and

ravely found in regionmalist parties.

b) 1916-1923. The Context of the First World War.

The European war deeply affected Spanish society. Public opinion was
divided into Germanophileg and allies supporters. Feverish export act-
ivity to the conflict zones enriched the industrial and mercantile bourg
eoisie, but also caused an increase in the price of essential commodities
that made the situation of the working class progressively worse. There

were frequent violent demostrations and bakeries and markets were raided.
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In the province of Barcelona constitutional rights were suspended and a

state of war was declared.

The conservative Madrid government's refusal to. declare neutral
zones, which the bourgeoisie had advocated as a means to stimulate econo
mic expansion, led to a split between the government and not only the Lli
ga but also the rest of the opposition parties. The liberal cabinet that
emexged from the crisis gave priority to reinforcing the partiamentary
sway of its party. To this en% it undertook a campaign of indiscriminate
support to any party that opposed the Lliga, which they comsidered the
main obstacle to the restablishing of the pure two-party system of libe-

rals and conservatives.

This initiative did not, however, manage to weaken the regionalist
party} on the contrary the Lliga teook the opportunity of denouncing such
an initiative as yet another attack against the Catalans. The 1916 elec-
tions once again confirmed the party's supremacy; a supremacy which the

republicans were too weak and too disorganised to question.

In May 1918 the Cortes were adjourned. Civilian power, both the gov-
efnment and the king, had to bow to the demands of the army, which had
become master of the situation. One month later, the conservative gow-
ernment resumed power with the Cortes closed and, amig general protest,

suspended constitutional rights.

The Lliga Regionalista assumed the role of leader of the Parliamen-
tary assembly, which functioned as a parallel Cortes, and as such became
not only the mouthpiece for Catalan bourgeois interests, but for those

of the industrial hourgeoise all over the State.

The remaining Catalan political forced did not at any time questiocn
the supremacy of conservative regionalism., In Catalonia a2 new republican
party (Partit Republic3@ Catald) ph:ﬁicipated.éctiv@ly in the revolutiona
ry climate of 1917 launching'furious attacks from its newspaper against
the monarchy and the army, and collaborating with the anarchists of the
CNT in the preparation of armed insurrection., The military's assasination

attempt against its leader gave the party prestige in working-class circles.
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In order to find a way out of the crisis, a government a comprising
all political forces was planned, but the left refused to collaborate
when the army imposed the condition of itself appointing the minister of
defense, The Lliga, on the other hand, agreed to participate in the belief
that the Catalanista battle had to be fought in Madrid. This decision caus
ed a split in the reformist front. For the first time since 1899 there

were two Catalan ministers in the government.

The elections of 1918 reflected the polarisation of the social cli-
mate: two coalitions stood, the Lliga in conjunction with the Carlists,
and a ieft—wing coalition composed of socialists (PSOE), radicals, and
Catalanist republicans. It was the first time that the socialists appea-

red in the left-wing lists.

The result of the elections showed that regionalism had reaped the
benefits of its role in the crisis of 1917; the well-to-do classes ga-
thered around it in an attempt to ward off the threat of revolution., Par
ticipation increased spectacularly in upper-class districts and some sup

port was woun in working-class districts.

'In the three elections that followed, until the coup d'etat of 1923,
0o significant changes occurred in the Catalan political scene. Social
unrest increased, with far freaching strikes, such as that of the ele-"
ctrical company 'La Canadenca", followed by the Barcelona general strike,
the declaration of the state of war and the adjournment of the Cortes.
The ararchist union CNT dominated the leadership of the working class.
The employers refused to yield to the demands of the proletariat. A
lockout which lasted two months and which.affectgd'ZO0.000 workers resul
ted in the fall of the government which came to power after the 1919 elec

tions and which had attemple to form a national coalition.

The new monarchical coalition increased the repression. 1920 saw the
beginning of a biennial of violent repression against the CNT. Confronta

tion between union members and hired gunmen of both sides were frequent.

In 1920, the murder of Layret, a celebrated lawyer and union leader

who had planned a trades union candidature in a attempt to capture votes
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from an increasingly disillusioned working class, baulked any project for

a left-wing Catalanism (7).

In the 1920 elections participation fell to below 30Z, and was only
182 in working~class districts.,

The assassination of the head of government, in 1921, and the spec-
tacular defeat in Morocco in the same year, were the final prelude to the
coup d'edat in 1923, The impossibility of smothering public opinion and
of stopring the parliamentary.ﬂebates about the military disaster, the
blame for which was laid in a celebrated report, on the high military
coumand, led General Primo de Rivera to take over power, with the king's

acgquiescence.

Aﬁ the end of the period the political system had still not achieved
any kind of consolidation. Apart from the bourgecisie, other social sec—
tors had not.fouﬁd parties capable of finding a compromise between as con
flictive as monarchy or republic, the regionral question, military and cle

rical intervention in public life, ete.

On the other hand, there was increasing disillusionment as to the
possibility cf a democratic system, The Liiga itself'had finally adopted
positions which contrasted radically with those it had defended at first:
it collaborated with the central government in 1921 in exchange for the
concessions of a protective tariff: that same year it oposed the restora
tion of-constitutionél-guarantees in Barcelona, to the point that when
the government finally decidgd to restore them, the minister of justice,
who was affiliated to the party, resignéd. It finélly took part in an
electoral fraud im order to take votes from a rival party, having pre-
viously been an outright defender of clarity and fair play at the polls.
It was even in favour of the coup d'edat of 1923 as the only means of

putting an end to social unrest.

It was only the decline of the dynastic and republican forces that
managed to cover up the fall of the Lliga. There were signs, also, that
its position would soon be menaced by Accid Catalana, whose head of the

list was a man of prestige.
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At the end of the period the party system had still not become con-
solidated., Apart from the bourgeoisie, the other sqcial sectors had not
found the party to channel their aspirations. The typé of political regi
me -monarchy or republic, the national question, the intervention of the
military in public life, all continued to be conflictive issues. And once
again a military coup put an end to hopes for further social advances for

a2 long time to come.

c) 1931-36. The Second ERepubliec.

Primo de Rivera's economic policy favoured the monopolies, and his
main slogan was "peace and prosperity". The economy of the country be-
nefitted, in any case, from the favourable international situation of the

'twenties.

He made no attempt to modify the Spanish social structure, however,
and tried to smother social problems and tensions. by the use of repres—
sion, The CNT, Catalanism, and the intellectuals were his principal tax-

gets.

His fall was favoured by the world economic recession, signs of which
first appeared in 1927, The growing oppositibn of intellectuals, students,
and public opinion, the organisation of the opposition and Primo de Rive-
ra's own confrontations, even with the army, forced him to resign in 1930.
After a brief transition period, municipal elections were called; the
election campaign centred upon one basic issue: republic or monarchy. The
latter had lost much support'fbr having tolerated a dictatorship. The re
sults of April 1931 showed how the antimonarchist cleavage had deepened:
ERC (Esquerra Republicana de Catalunya), a party created in 1931, won an
outstanding victory, gaining over 60.000 more votes than the Lliga, the

domirnant party of the previous period.

The legislative elections of 1931 confirmed these results. The im~
maturity of Spanish society became apparent in the mext years. The initial
euphoria in favour of the rgpublican regime soon‘wéned, Political evol-
ution led to a basic polarisation of the electorate towards the leftright
issue. In the last elections before General Franco's coup d'etat two big

electoral blocs confronted each other: the popular front which comprised
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Catalanist and working~class parties ~the communist party_appeared for

the first time and the socialists were stronger; and the right-wing bloc
of conservative and centralist parties, joined now by the Lliga regiona-
lista and the radicalé, both having forgotten their pasts, the first Ca-

talanist, the second in favour of the working classes.

The triumph of the popular front and once again a social situation
of great tension and conflict were the prelude to Genmeral Franco's coup

d'etat in July, 1936.

d) 1977-1982. Towards Normalisation of Democracy.

On the death of General France, in 1975, a process of democratic
transition was begun with the support of King Juan Carxlos, who in 1948
been allowed to return from exile and receive his education in Spain,
and carried out by the same ruling class that emerged from Franguismo.
The political reform law approved by referendum in 1976 allowed for the

gradual transformation of Framquista institutions into democratic omes.

The first democratic elections were held on June 15 1977, The rela-
tive abundance of candidatures and 40 years without voting rights did not
seem to confuse the electorate too much (8). Participation was high (ar-
ound 75%) and votes were concentrated on two main partieé: the socialists
(PSOE) and the centrists (UCD), a conglomeration of parties ranging from
reformist Franquismo to Christian democracy which gathered the fruits of
the skill of its leader, A. Suirez, in carrying out the process of poli-
tical tramsition. The co?unists, the only party to have kept a minimal
organisation under Franc&, was relegated to fourth place, (57 of the votes),
behind AP {10%), the moderaté Franquista right. |

Catalonia and the Basque Country were confirmed as "special cases"
in that the parties claiming for a moderate natiomalim had a certain suc
cess. In Catalonia the party with most votes was the PSOE, followed by the

communists. The moderate nationalist coalition amd UCD were slightly outrun.

The city of Barcelona appeared to be further to the right, giviog

priority to centrists over communists. The historical parties, Lliga de
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»

Catalunya and Esquerra de Catalunya, reappeared, but they gained very

few votes.

Among the parties that stood for election there was a spirit of
"wiping the slate clean" with regard to the situation before Franco. New
electoral forces with their Eurcpean counterparts had appeared on the
scene and the electorate had proven its capacity to orientate itself con
sistently. However, the right-left and regicnalist-centralist axes pers

isted as before.

The elections that have been held since 1977 (2.legislative, 2 muni
cipal, and 2 for home-rule) have confirmed the situatrion of 1977, except
that the number of cptions mationwide have been reduced, with the disap
pearance of UCD, the weakening of the communist party, and the capture

of the right-wing vote by AP,

In the diagrams 1 to 3 we show the results of an analysis of corres
pondences applied to the city of Barxcelona (9). In 1 we show the evolu-
tion of the main political parties as regards the two aforementioned axes:
left-right and Catalanismcentraliswmy in 2 their position refered to the
axes, as a mean of the three elections; in 3 the situatior of both econo

mic and socio—demographic variables,

The evolution of the parties shows a certain tendency towards the
centre. The greater concentration of votes in fewer options camnot, it
seems, be defined in terms of polarisation, as it has been in the past,
but quite the contrary, as a struggle to occupy the space in the middle,
The most obvious case in this sense is AP, which has become progressively
less radical, both in its right-wing declarations, and in its vejection

of Catalanism.

4. CONCLUSIONS

There are serious difficulties involved in following territorial pat
terns of vote in Spain, due to the long interruptions in the country's
democratic life. The existence of petty tyrannies in wide areas of the

country until well into the twentieth century invalidates, besides, the
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comparative analysis of results for periods before 1930. We have concen~
trated, therefore, on an industrial city, Barcelema, leader in the fight
against "caciquismo”, while making frequeat reference to the Spanish con

text as a whole.

Throughout the three periods analysed, 1901-1923, 1936~1939, and
1977~1982, important changes took place in the parties occupying the poli
tical scene. Both their names and their political offers varied, adapting
themselves to the historical moment and the demands of the society into

whick they were trying to enter.

Nevertheless, it is possible to follow the continuity of certain
fundamental cleavages with their corresponding territories, since certain

areas have tended to remain faithful to particular issues..

On the maps of Barcelona, despite changes in district boundaries,
oﬁe can clearly see areas differentiated by their political preferences,
Between 1301 and 1923, republicanism ~popular and often pro-Spanish in
nature, and regionalism -slightly more ccnservative and moderately pro-
monarchy, confronted each other territorially and ideologically, although
bxusque changes in the political scene did produce momentaxy migrations
of votes with far reaching effects, such as the one that occurred in 1907

with the Solidaritat candidature..

During the republican period, 1931-36, republicanism and Catalanism
joined forces and obtained a "punishment vote" in the face of those par—
ties that had not opposed the coup d'etat in 1923. Its territory comprised

a wide belt on the edge of Barcelonma, in opposition to the central districts.

The period that began in 1977 has kept the same territorial divisions,
alongside issues and parties with their counterparts in the rest of Europe.
The issue concerning republiﬁanismrmonarchy has been replaced by that of
socialism-no socialism, the latter represented.in Catalonia by a moderate
nationalist formation with liberal traits (the case of the Basque Countxy
has certain similarities to the Catalan case), and in the rest of Spain
by a right-wing party advécating in a way a somewhat modernised verion of

Franquismo.
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We .are, however, far from being able to establish structural models
that would allow us to make predictions about the evolution of the Spanish
-or Catalan- political system and, therefore, about future election re-

sults.
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1. Introduction

Pendant longtemps, les Pays~Bas ont connu une stabilité electorale
exceptionnelle. Jusque dans les années soixante, le systéme politique
néerlandais a été un beau spécimen'pour qui voulait prouver la
validité de la fameuse thése de Stein Rokkan: lés clivages politiques
européens se sont figés au début de 1'gre de la parggéibation élec-
torale des masses. Pourtant cette stabilité ne fut jamais absolue

et il est donc loisible de soutenir gue, faute de critéres explicites,

la notion de stabilité electorale reste &quivoque. Ces critéres peuvent

étre de trois sortes:

{i) Par rapport a une période antérieure ou postérieure: on peut
dire que le systéme électoral néerlandais &talt plus stable
dans les années trente que dans les années soixante.

(1i) Par rapport & d'autres systémes politiques et, par conséquent,
€électoraux: les Pays-Bas étaient de ce point de vue plus
stables que la France ou la République de Weimar. |1 est
intéressant de noter que la Belgique de 1'entre~deux-guerres
étalt au moins aussi stable que son voisin du Nord sur le
plan &€lectoral, mais non point sur le plan gouvernemental.

(iii) Par rapport & un seuil bien défini, détermind par une théorie
de stabilité electorale et politique. Bien siir, une teile théorie
n'existe pas mais, comme souvent en sciences sociales, on est
tenté de faire semblant et de considérer que des variations
de 10 ou 15 pour cent ne fount pas preuve d'instabilité,

Avant de procéder 3 l'apalyse empirique il est nécessaire d'élucider

le concept de stabilité électeorale.

En premier lieu, un systéme politique {ou &lectoral) peut &tre con-

sidéré comme stable entre deux ou plusieurs élections quand le rapport
des forces potitiques, défini par les proportions de vote pour les
principaux partis, est resté Inchangé pendant cette période. Sur le
plan empirique cela se traduit par une constance des résultats
€lectoraux de tous les partis politiques concernés. Puisque le présent
article traite de la politique néerlandaise entre 1925 et 1939, il
convient de donner 1'exemple suivant. Pendant cette période, il y a

eu quatre €lections pour le pértlement national, en 1925, 1929, 1933



et 1939. Tableau ! présente les résultats électora des partis
politiques qui ont obtenu au moins deux siégges parlementaires

pendant cette période. Quelle conclusion peut-on tirer de ce .
tableau quant & la stabilit& électorale des Pays-Bas? Evidemment,

la réponse qu'on donne 3 cette question dépendra du critére employé.
Par rapport & d'autres pays européens de la méme &poque, 1‘'ampleur
des variations est minime. Mais sur le plan national, les éfections
de 1933 {en pleine crise &conomigue) marquent un net recul! des partis
traditionnels (RKSP, ARP, CHU, VDB, LSP, SDAP) par rapport 3 1929.

Quand on ne se limite pas au niveau d'agrégation le plus &levé,
c'est-d-dire le systéme politigue national, une autre forme de
stabilité electorale peut &tre définie. On se pese alors la question
suivante: pour les communes {ou provinces), y a-t-il covariation
entre les résultats électoraux en comparant deux ou plusieurs
élections? Figure 1 présente un exemple de cette approche, en montrant
les résultats €lectoraux obtenus par le parti social-democrate (SDAP)
dans les 11 provinces du royaume au cours des élections de 1925 &
1939. Le concept de stabilité revEt ici le degré de parallélisme

des lignes droites que tient les paires d'observation, Le coefficient
de correlation nous permet dlattacher des valeurs numériques & ces
différents degrés de parallélisme. Par exemple, la figure 1 donne

lieu a la matrice de correlations suivante {pour 11 observations):

1925 . 1929 1933 1937
1925 1,00 o
1929 0,967 1,00
1933 0,972 0,969 1,00 .
1937 0,927 0,926 0,983 1,00

Quand un tel coefficient de corrélation a une valeur proche de

T'unité, cela veut dire que 1'une des trois situations suivantes

est observée, ' :

1. Les droites sont paralléles et ascendantes: le pérti politique
gape des voix, et de fagon uniforme & travers les unités géo-
graphiques (en anglais: "across the board change').

2, les droites sont paralléles et horizontales: dans chaque unité

géographique, le parti a obtenu le méme nombre de voix dans les
deux élections.



3. Les droites sont paralléles et descendantes: le parti perd des

voix, et de fagon uniforme & travers les unités géographiques,

A partir de cette énumération, qui se limite au cas ol le chercheur

n'a pas de donﬁées individuelles & sa disposition, 1'on pourrait
mettre au point une typologie de stabilité ou d'instabilité Slectorale.
A un extréme de cette classification se trouve 1a deuxidme situation
décrite ci-dessus: une parfaite stabilité au niveauy des unités compo-
santes, et donc aussi au niveau national, A 1'autre extréme se trouve
la situation oll 1a corrélation entre les deux &lections considérées
est (presque) nulle et ol il y a en méme temps, sur le niveau national,
un changement appréciable dans le nombre de voix qu'obtient le

parti considéré,

Avant de présenter quelques résultats d'analyse il est nécessaire
de décrire bridvement quelques caractéristiques des données qui
seront employées. |11 é'agit de données au niveau communal, rassem-
blées de sources trds variées pour la période 1925-1939 dans les
quatre provinces nordiqqes des Pays-Bas, c'est-a-dire Groningue,
Frise, Drenthe et Overijssel. En total, 187 communes combosent ces
provinces & 1'époque &tudide. Globalement, les donndes se répartissent
ainsi:
1. Les résultats électoraux des différents partis, et le nombre
d'inscrits pour les &lections parlementaires de 1925, 1929, 1933
et 1937, ainsi que pour les élections provlncfa!es de 1931,
1935 et 1939. _
(Dans le reste de cet article, celles-1a seront indiquées par
te sigle TK, celles-ci par PS, par ex. 1933TK et 1935pS)

2. Des indicateurs démographiques. Dans 1'analyse suivante, un seyl
indice sera employé: pour chaque commune un ‘'taux de déménagement"!
est calculé, défini comme le rapport entre le nombre de partants
et d'arrivants et la population totale dans une année de base _
(1230). Cette variable (symbole: DYNA) peut avoir un impact direct
sur l'instabilité éleétoraie, par le changement physique de 1'électorat,
mais elle §eut aussi &tre le signe d'une ouverture vers 1'extérieur

et, par ce biais, d'une possibilité de changement.



3. Des indicateurs confessionnels. Par communce, les proportions

de calvinistes, de catholiques et d'incroyants (selon le recense-
ment nationél de 1930) sont claculées, ainsi que des indices qui
mesurent le’ développement dans le temps de ces proportions. Sym-
boliquement: CALV30, CATH30, INCR3D et puis CALV30/47, CATH30/47,
INCR30/47, qui refl&tent les changements survenus entre 1930 et 1947.

Un indicateur (FACMOD) qui est supposé de mesurer la modernité

de la commune. Cette variable est le résultat (score) d'une analyse
factorielle en composantes principales sur les cing indices
suivants:

~ le nombre de voitures par foyer (en 1939)

- la proportion de foyers connectés au réseau électrique (en 1925)
ddem en 1934

= le nombre de postes de radio par foyer (1935)

= le nombre de té&lé&phones par foyer (1936)

- Un indicateur (FACRIC) qui est supposé de mesurer la richesse

moyenne de la commune. Cette variable est je résultat d'une analyse
factorielle en composantes principales sur les deux indices
suivants:

= la proportion d'habitants sujets 3 1'impdt sur le revenu

- le revenu moyen (en florins) des personnes sujettes 3 1'impét

sur le revenu.

Des indicateurs qui reflétent ia structure socio-&conomique de

ta commune :

- la proportion de la population active (masculine et féminine)
qui, en 1930, travaille dans !'agriculture (AGRIC30)

- idem pour 1'industrie {1NPUS3D)

- Le développement de 1'industrialisation entre 1930 et 1947, mesuré
par 1'indice suivant:
ENDUS30/47 = (INDUSA7 - INDUS30) + (AGRIC30 - AGRIC47)
(11 est intéressant de noter que beaucoup de communes se sont
désindustrialisées entre 1930 et 1947, comme en témoignent un
grand nombre de valeurs négatives de cet indice. La crise écono-
mique et la guerre de 1940 3 1945 ont probablement fait revenir

nombre de gens & 1'agriculture).



2. La méthode employée: une variante de 1'analyse par projection

du vote normal.

Dans un article devenu célébre, Philip Converse a introduit la notion

du ''vote pormal' dans la science politique. Le rudiment de cette

méthode est trés simple: quand on connaft

(i) La division de 1'électorat en groupes sociaux qui sont poli-
tiquement spécifiques (aux Etats-Unis: la division en adhérents
aux partis républicain et démocrate)

(ii) Les taux d'abstention différentiels de ces groupes
P

on est & méme de calculer une estimation du résultat &lectoral.

La différence entre ce resultat projeté et le résultat obtenu

doit &tre attribuée, selon Converse, & des facteurs qui ont agi

& court terme,

Cette technique d'estimation a surtout &cé appliquée 3 l'aide de
données individuelles, provenant de sondages. Mals 3 défaut de ces
beaux cadeaux pour le politologue que sont les donndes individuelles,"

1'on peut encore suivre 1'idée de base de Converse: calculer le
p

résultat électoral le plus probable, profitant de toute information

disponible et, ensuite, analyser 1'écart entre ces projections et.

les vrais résultats.
Fbur les raisons suivantes, cette m&thode me semble prometteuse

pour une analyse de la politique néerlandaise de 1'entre-deux-guerres:

La structuration du systdme politique &talt si rigide {phénomzne de

la verzuiling), qu'il est, dans un certain sens, “trop facile" d'expliquer
les résultats &lectoraux par les pourcentages de catholiques, de
calvinistes etc. Les grands courants de la politique néerlandaise

ne sortaient jamais de leur }it: aussi faut=il employer une méthode

qui profite de cette stabilité et qui permette en méme temps d'en

scruter les limites,

Pour calculer les résuitats projetés, la méthode nous permet d'utiliser
une variété d'informations hétéroclites, pourvu qufei]es servent

d une estimation efficace. Pour le chercheur qui'ng dispose que

de données historiques et agrégées, et qui n'est donc pas capable
d'étendre sa base d'information, ce garactére "fourre~tout' est un

avantage.
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Avant de décrire comment 11 faut opérer pour appliguer cette technique

est nécessaire de formuler les questions auxguelles s'attague

ce papier. Ellés sont deux:

1.

ra ; LY o I J ".:;T! Ol 2

En 1933 les Pays-Bas traversaient une grave crise économigue,

comme indiqué par le tableau suivant:

Année 29 30 B3 32 33 34 35 36
ch8meurs (x1000) 60 190 138 27+ 323 333 385 415

Pour les électeurs néerlandais, les élections parlementaires de
1933 étaient la premidre occasion de montrer leur attitude devant
la politique économique traditionnelle (maintien de 1'étalon-or,
volonté gouvernementale affichée de réduire les dépenses publiques)
menée par la coalition au pouvoir., A 1‘'époque, celle-ci comportait
les partis confessionnels RKSP, ARP et CHU. Les questions qui se
posent sont les suivantes, En premier lleu: comment les partis
confessionnels et traditionnels1 supportaient-ils la crise sur le
plan électoral?

Et deuxiémement: en quelles circonstances les partis extr&mistes,
de gauche et de droite, avalent~llis uhe chance d'ébranler les
piliers politiques traditionnels?

En 1935, lors des élections pour les Etats Provinciaux, un phénoméne
nouveau se produisit sur la scéne politique néerlandaise: le Mouve-
ment National-Socialiste (NSB) de Mussert s'attaquait au syst2me

en présentant, aprés une phase d'organisation et de préparation
assez longue, pour la premigre fois ses candidats aux électeurs.
Quelles sont les caractéristiques des communes dans lesquelles

ce nouveau venu avait du succés? Comment la clientéle des auires

partis se comportait-elle devant ce concurrent nouveau?

1 . . S
Dans le reste de cet article, les partis seront classifiés comme

suit: Partis confessionnels: RKSP, ARP, CHU.

Partis traditionnels (qui n'avaient pas pour but d'alier au-dela

du syst2me politique parlementaire): RKSP, ARP, CHU, LSP, VDB, SDAP.
Radicaux de gauche: CPN, 05P, RS{A)P, SP, RAC.-

Radicaux de droite: NSB, ACTY, BEZ, NAT, NMP, PB(B), VAD, FV, NBTB,
VVN, VNH, NBTM, NEUT, RENV.



En bref, nous allons analyser les conséquences de la crise économique
sur tes élections de 1933 et de 1'arrivée du parti national-socialiste
sur celles de 1935, ’

Pour calculer le '"'vote normal'’ en 1933 pour les 187 communes, il

suffit de regarder de plus prés ce qui s'est passé lors des &lections
précédantes, 1925TK, 1929TK et 1931PS. On peut s'attendre 3 ce que,
faute de circonstances ou d'événements particuliers & 1'année 1933, les
€lecteurs fassent le méme choix gqu'auparavent. Pour chaque parti et
pour chaque commune il s'agit donc de faire une extrapolation & partir
des résultats obtenus en 1925, 1929 et 1931. La figure ci-dessous,

que contient des données pour un parti et une commune fictifs, sert

a &clalrer ce probléme,

% du R

vote total V33
valable '
1
Va0 \
R Vv i
¢ 31 '
Vos ' !
. L]
t
1} L) L) L

1925TK 1929TK 1931P5 19337TK
Pour estimer 1'inconnue (GSB)’ la meilleure méthode est de cal-

culer la droite qui passe '"le plus prés'' de 25,'V29 et V31. Appligquant
le critére des moindres carrés, il est évident que cette droite
n‘est rien d'autre que 1'équation de régression linéaire basée sur

trols observations: (1925, Vyz), (1929, V,q), {1331, v3,).

Partant de la formule bien connue:

Y=a3+b Xavechs= Xy

Ix2
ae=¥ - bX

L'on arrive 3 une expression adaptée au probl3me spécifique:



V=a+bt : (V: vote, E: &lection)
D (Ei-E)(ui-G}
avec b= 2 — (i=25,29,31)
E (Ei-E)2 d
i Ei a 1900 + i
a= V-beE

Ces coefficients a et b serviront, aprés avoir été évalués numérique-

ment, a estimer 1'inconnue V 3 1'aide de

33
Vg3 =2 +b kg

Et quelques manipulations algébriques simples nous m2nent au
résultat que voici:

v

53 = -0,5 st +0,5 u29_+ v31 {1)

Le pourcentage estimé (033) est une moyenne pondérée des pourcentages
pour les années 1925, 1929 et 1931.

De fagon analogue l'on arrive & 1'expression pour 1'autre pourcentage

3 estimer, c'est-a-dire la projection pour 1935P5 & partir des résultats
obtenus en 1925TK, 1929TK, 1931PS et 1933TK:

Vay = =0,4571 v, + 0,1714 v, + 0,4857 Vg, + 0,8000 v, (2)

9

La méthode du "vote normal' peut &tre décrite de fagon plus précise. |11

s'agit de calculer les écarts (ou résidus} entre V,, et 033 ou entre

V35 et 95 et -d'interpéter ces écarts en termes relzgifs a4 la situation
politique en 1933 ou en 1935. 11 est trds important de noter que

ces écarts ne peuvent jamais &tre expliqués a priori par les facteurs
qui déterminent avant tout le vote pour le parti concerné. Par exemple,
si 1'on constate une grande différence entre V33 et 033 pour le parti
catholique, il n'est nullement évident que cet écart doive 8tre attribué
au nombre relatif de catholigues dans les 187 communes. La raison en
est trés simple: ce nombre a déja influé sur les résultats obtenus en
©1925; 1929 et 1931. Bien siir, un changement, survenu entre 1925 et
1933, de la proportion des cathol iques dans les communes poussrait

bien expliquer le décalage. (es remarques soulignent ce qui a été
constaté ci-~dessus, que la méthode du ''vote normal'' nous rend capable
de tirer profit de 1'histoire des résultats électoraux d'avant

1'élection analysée. Cette histoire comporte aussi bien des données



structurelles, telles que la composition religieuse ou socio-profes-
sionnelle des communes, que des facteurs qui_sont idiosyncratiques

pour une commune .

La méthode employée doit &tre distinguée d'une analyse de régression
ordinaire. Dans les deux cas, des résidus sont obtenus, mais ils pro~
viennent de deux sources trés différentes. Avec une analyse de régression,
on évalue une seule droite et 1'on calcule les écarts (appelés "résidus')
entre les valeurs observées et les valeurs prédites par cette unique
droite. Dans notre cas nous définissent, pour une élection, 187 lignes

droites qui servent & extrapoler jusqu'd 1‘'dlection suivante,

3. Analyse

Avant de commencer |'analyse proprement dite, il est intéressant

de regarder de plus pras les données descriptives qui sont décrites
dans le tableau 2. Pour chaque parti ou combinalison de partis, ce
tableau comporte quatre lignes,

La premi&re ligne, notée A, donne les résultats &lectoraux nationaux
(en pourcentages du vote national valable pour les 11 provinces réunies).
La stabilité des partis Qui formaient la clé de voiite du systéme
politique néerlandais {RKSP, ARP et CHU) saute aux yeux. Par contre,
les résuitats d'un parti tradlonnel tel que le VDB (1ibéraux de
gauche, comparables & 1’actuel parti D'66), sont beaucoup moins
stables. Aussi ce parti n'avait-il pas de client&le ''gagnée d'avance''.
Le changement le plus important qu'on observe sur toute cette périocde
est la montée des partis d'extréme droite, en fait du Mouvement
National-Socialiste NSB, en 1935. Ce seul parti obtint 7,94 pour

cent des voix en 1935: peu d'observateurs avertis pouvaient s'ima-
giner gue cela représentait un succes éphémére, et non pas un
avertissement de raz de marée ultéricurs.

La deuxizme ligne, B, donne les résultats électoraux pur les quatre
provinces nordiques qui sont &tudi&es de plus prés dans cet article.
Quand on compare les lignés A en B, on constate que le parti
catholique RKSP est beaucoup moins important dans ces provinces

qu'ad t'échelle nationale, Par contre, les partis confessionnels

prostestants ARP et CHU et le parti social-démocrate SDAP sont plus
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forts dans le Nord que dans le reste du pays,

Sur la troisigme ligne, C, figurent les résultats électoraux calculés
par commune pour les quatre provinces du Nord. Par conséquent, ces
chiffres sont le résultat d'une description de données agrégées,
Puisque chaque commune est pondérée d'un poids égal, ces résultats
sont biaisés en faveur des partis qui ont leurs fiefs dans les
petites communes. Par exemple, en comparant les lignes B et

pour les partis calviniste ARP et social-démocrate SDAP, 1'on
constate que, de fagon relative, celui-13 est plus populaire dans
les villages et celui-ci dans les villes. _
Aussi bien que la ligne €, 1a ligne D d&crit des résultats obtenus
au niveau agrégé. Mais cette fois-ci il s'agit d'une série de para~-
métres bidimensionnels: des coefficients de corrélation lindaire.
Pour chague €élection, la valeur de la corrélation entre d'une part
les résultats communaux de cette élection et, d'autre part, les
résulfats de 1933TK, est indiquée. Les élections de 1933 sont prises
comme point de repére, puisque cette année se trouve 3 mi-chemin '
entre 1925 et 13939. Ces lignes D sont analogues & la troisidéme ligne
de la matrice de corrélations décrite ci-dessus {(en page 2}: la
seule différence c'est quecelle-comporte des résultats pour 11
provinces, tandis que celles-13 sont calculées sur les 187 communes
des provinces du Nord. Une fois encore, la stabilité des partis
confessionnels s'avere inébranlable. Surtout les corrélations du
parti catholique RKSP démontrent, quand on voit en méme temps que
‘les résultats varient trds peu d'une élection 3 1'autre (voir les
tignes A, B et C), que pour les catholiques les scrutins de 1'entre-
deux-gquerres ressemblaient & des recensements de religion.

Les partis d'extréme gauche paraissent trés stables aussi sur le
plan des corrélations, a'l'exceptEOn de 1'année 1929 quand le PC
néerlandais se présentait aux urnes divisé en deux tendances qui

se faisaient une farouche opposition. Le succés de 1933 {de 2.8 &

5.7 pour cent dans les pfovfnces du Nord) senmble bien &tre basé sur
les méme points faibles et forts que les résqltats de 1931, comme

en témoigne le coefficient de corrélation 0,913 entre 1931PS et 1933TK.
IT s'agit donc clairement.d‘un changement qui fut géographiquement
uniforme (“across the board change"). Les partis d'extréme droite,
par contre, font preuve d'une'répartition géographique beacucoup

moins stable., Cela est surtout manifeste quand on compare les



coefficients de 1931PS 3 1939PS, qui varient entre 0,490 et 0,766,

Ce phénoméne refléte probablement & la fois la composition &lectorale
hétéroclite de ces partis d'une élection & autre et les avatars
-idéologiques du du parti national-socialiste NSB. En effet, celui-ci
s'est transformé entre 1935 et 1939 d'un parti qui parut 3 un assez
grand nombre d'électeurs comme un parti propageant un retour aux

bonnes traditions hollandaises en un parti ouvertement nazi.

Aprégs ce sommaire chiffréd d'histoire &lectorale, il faut tenter d'
expliquer certains développements & 1'aide de 1'instrument analytique
décrit ci-dessus, |1 me semble ciair qu'il est inutile de procéder

8 une analyse des partis confessionnels dont les résultats électoraux
varient si peu d'une €lection & 1'autre et qui sont geographiquement
si uniformes.

IT ressort du tableau 2 que le sytéme politique néerlandais a &té

mis 3 1'épreuve en 1933 et en 1935, En 1933, les partis d'extréme
gauche avaient progressé d'une fagon considérable (tout cela 3
1'échelle néerlandaise) et la cote des partis traditionnels avait
baissé de 90.3 2 84.0 pour cent. En 1935, 1'attaque venait de

droite et ia popularité des partis traditionnels descendait jusqu'a
79.8 pour cent. |1 convient donc d'analyser ces deux phénoménes:

la montée des partis d'extréme gauche en 1933 et celle des extrémistes
de droite en 1935,

A 1'aide de 1'équation (1), le vote normal {ou: vote attendu) des
partis d'extré&me gauche est calculé pour 1'année 1933, Sur les 187
communes, la projection moyenne (533) égale 2,2 pout cent, avec pour
projections minimale et maximale -0,4% et 37,0, Bien siir, aucun parti

s'attend 3 un résultat électoral négatif, quoiqu'une projection
négative soit numériquement possibie quand les résultats aux
élections précédentes étaient en baisse. Pour cette raison, les

projections négatives, peu nombreuses d'ailleurs, ont été redéfinies
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sur une valeur minimale de 0,5 pour cent des veix. En 1933, le résultat

moyen obtenu (933) était 3.8 pour cent. L'écart entre les projections

et les résultats réels est alors calculé en definissant le pour-

centage RES ~100% V., /¥ . Par exemple, si dans une commine |

9 RESpg3s 33/Y33 - P ple, | une le
pourcentage estimé est 2.0 et le pourcentage obtenu 3.0, cette commune
obtient RES_.,,=150. Cette indice peut &tre interprété comme un

indicateur de succés:
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RES > 100 : le parti obtient plus de votes qu'attendus
RES = 100 : .le parti obtient le nombre de votes attendu
RES < 100 : .le parti obtient moins de votes gqu'attendus

Maintenant il s'agit d'expliquer la variation de cet indice (sur

les 187 communes) & 1'aide de variables explicatives. La méthode

L)

("'stepwise regression'). Avant d'effectuer cette analyse, la

employée sera celle de la régression multiple par é&tapes

variable dépendante (RESEGBS) est soumise & une transformation

logarithmique (1"L0G) afin de la linéariser,

Voici les résultats de cette analyse:

Variable dépendante Variables indépendantes

Incluses = Coefficients Excluses
Standardisés
{8}

RESEG33 ’ INCR30 ~.84 INDUS30
FACMOD .28 INDUS30/47
CALV30 -.58 CATH30/47
AGREC30 ~.47 INCR30/47
CATH30 -.37 CYNA
CALV30/47 -.28 FABRIC

Coefficient de détermination corrigé: RZ = .64

Ce résultat n'est pas mauvais du point de vue statistique: 64% de
la variation de la variable dépendante est "expliquée" par les
six variables indépendantes,

De prime abord, l'interprétation historique semble plus difficile:
pourquoi les trois facteurs religieux (proportion d'incroyants, de

calvinistes et de catholiques} vont-ils dans le méme sens? Sans doute

%iEh-SPSS, paramétres: n=12, F=2,0, t=0,4.



puisqu'un quatrigme facteur religleux, la proportion de réformés:
(Nederlands—Hervormden) n‘est pas inclus dans 1'analyse. En effet,
celui-ci est 1ié de fagon négative aux trois autres et il semble
qu'en 1933 les partis d'extréme gauche aient eu du succés dans Jes
communes olt 1'Eglise Réformée Néerlandaise comptait beaucoup de
membres. !l faut savoir que cette église comptait (et compte encore)
beaucoup de personnes parmi ses membres qui n'étaient point pratiquants.
C'était et c'est la dénomination confessionnelle la plus floue. Ces
trois coefficients de 1'€quation peuvent alors se comprendre en
considérant que _
- les communes qui comptaient beaucoup d'incroyants votaient déja
& gaucheavant 1933

- les communes avec beaucoup de calvinistes ou de catholiques ne

votaient pas pour les partis d'extr8me gauche

- en 1933, les partis d'extréme'gauche ont surtout progressé dans
les communes 3 forte tendance réformée (le pilier le plus faible

du sytéme politique néerlandais)

La modernité de la commine a &té un facteur favorable au succds des
partis d'extr&me gauche, mais le caract@re agricole un facteur

défavorable.

Pour les €lections de 1935, une analyse analogue a été effectude
sur les résidus des partis d'extréme droite.

Voici les résultats de 1'analyse de régression:

Variable dépendante Variables indépendantes

Incluses Coefficient Excluses
Standardisé

(8) -

RES : AGRIC30 -.52 CALY30
35EG o INCR30
CATH30
(NDUS30
CALV30/47
CATH30/47
ENCR30/47 -
DYNA
INDUS
FACRIC

FACMOD
Coefficient de détermination corrigé:

Re = .25
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Statistiquement, ce résultat est beaucoup moins net que 1'analyse pré-
cédente. Malgré cela, une interprétation historique peut Etre tentée.
En 1935, le succés du Mouvement National-Socialiste NSB (prés de 8 pour
cent du vote) n'était presque pas 1ié aux caractéristiques confession-
nelles et socio-&conomiques des communes. Que ce succds ait un rapport
négatif avec la proportion d'agriculteurs dans les communes s'explique
peut-&tre par le fait qu'en 1935 le NSB faisait appel! & toutes les
catégories socio-professionnelles, tandis qu'en 1925, 1929, 1931 et
1933 les partis groupés ici sous l'appelation ''extréme droite!
s'adressaient surtout aux agriculteurs, En 1935, }'extréme droite

a obtenu un succds électoral, et en méme temps elle a réussi & sortir

de la sph&re agricole.



Tableau 1: Résultats électoraux des prfncipaux partis politiques®
néerlandais de 1925 & 1939,

Parti Pourcentage du vote national valable 3
1'occasion des élections parlementaires de:

1925 1929 1933 1937

RKSP 29 30 28 29
{catholiques)

ARP 12 12 13 16
{calvinistes)

CHU 10 10 9 7
(réformateurs)

SDAP 23 24 21 22
{socialistes)

VDB 6 6 5 6
(1ibéraux de gauche) .

LSP 9 7 7 4
(1ibéraux de droite) :

CPN 1 2 3 3
{communistes)

SGP 2 2 3 2

(calvinistes de
stricte obédience)

NSB - - - !+
(national-socialistes)

%) C'est~3-dire les partis qui ont obtenu au meins deux sidges

parlementaires au cours. de cette période.



Figure 1: Résultats électoraux du parti social-démocrate (SDAP)
dans les 11 provinces des Pays-Bas de 1925 3 1937
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Tableau 2: Apergu des résultats électoraux aux Pays-Bas entre 1925 et 1939

.-.17_
- ljtf‘r‘if _._up.,ﬂt rg_st'l's_ - lthSTK. :gssl’sl n_g:;'rk-. _l.gls?If;”
ResE Al 28.¢ 19, ¢ 19,6 7.9 17.8 18.¢ 19,
('c.al-lmuques) ' Bl u.3 l?.g .y moy }ou,y iz.3 :22,
Cl 9.9 10,5 o .y 97 | 9.6 10.2 10,2
Pl 997 | .99¢ | .997 |l.200| .997 | .996 | .996
ARY Al 12 2 TIRA TR 1.y | 1.3 16, 4 12,4
{ calvinittes) B| 8.8 18,3 19,2 3.9 17.5 20. & 18,0
Cl a4, 21,2 21.6 22,7 20,0 23,1 10,5
P Lg75 .972 | .988 [l.00 o] .9385 .978 | .g9%2
CHU L 9.9 10,5 io ® 9.4 9.3 7.5 9.9
(riéforwmateis) Bi 1u,0 1y 8 1y 8 13 .1 .9 a2 13 .3
Cl 5.3 té.0 15.9 1.y 1y, & 2.6 5.0
Pl qut . 929 .973 jl.o0 o} .97y 974 971
SDPAP Al 224 23 .8 22,2 21,5 21, | 12,0 i, 4
(soctadistes) Bl 27.4 29.1 26,2 14.2 23.3 13§ 11y
€l oasa 7.5 4.0 22.3 2.2 1e,® 20.3
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*TWO NATIDNS® @ CLASE AND FERIFPHERY
IN LATE VICTORIAN BRITAIN, 18851910
ARGTRACT

Structural eouation modelina technicues test a series of hvootheses on
the mobilizatien of c¢lass wvotino in late Victorian Eritain. The
eniranchizement of the workine class tricoers am ordanizational
sreliferation as parties seek to mobilize the new citizenry as well as
counter-maobilization of relicious and territorial cleavaoes which
divide the working clase wvote along ore-industrial cleavaoe lines.
Class voting appeared as early as the 18%%F election as  the newly
entranchised voters of 1884 supecort the Labouwr and Lib-tLab parties.
Durimo the period the Liberals become increasinaglv isolated with their
migdie class,., Nonconformist basge as oraanized Isbor in particular
moves to Labouwr and Lib~Labs. Conservative support appears ctable
among middle elass and Catholic voters. dodels of recional politice
show Central Enalanmd to evelve auite differently with class votino

lees imoortant than the remainder of the coantryw., In the psriphervy
the Likberale cooneal ts the Celtic Frinoe while Labow ocarners the
woarking clases voteo The mobiliration of the lower strata. which miaoht

have united clas=e againet clasm., agenerated a counter—-mobilization
whichk divided the periphervy against the center.



PTWD MATIDNG  :  CLASS AMD FERIFPHERY

IN LATE VICTORTAN BRITAIN. 18851910
Two nations, between whom there i® no intercowrse and no
svmbathv: who are as  ionhorant of each other’se habits.
thouchts., and feelincs az i+ they were deellers in different
planets: who are formed by a different breedino. are fed bv
a different food. are ordered bv different mannerse, znd are

nat aoverned by the zame laws...the righ and the poor.

—Beniamin Disraeli
Svbil. 184%

The latter halt of the nineteenth century and the first vearsg of
the twentieth witnessed a movement toward the full incorporation of
Furocpe’s working classes inte politicel life. This develocoment tool:
place o©on two bread {ronts:  the aradual removal of instituticnal
bBarriers to full citizenshin., and the emerasnce of new orcanizational
forme aimed at mobilizira the new citizenrvw. The bcliticizatinn of
the lower strata cresated the potential fFor extreme class polarization
within societies as well as cross—-nationza]l working class soplidaritiv.
However. the mobdilizslion of class incressinclv became embedded in. as
well as brouoht forth & counter—-mobilizatiaon af;_ the rCre—-=sxisting
cleavaoce structures, =0 that bv the end of the periecd class
mobilization had taken om a distinctive national character. The final
outcome wae & fracturinog of Ewepean werkinag class politices alono
national lines angd the shaittering of hooes {for cross—-natiornal olase
‘Boliﬁaritv at oneet of the creat war.

. The following analveis emplove a unigue data base and = Eromiﬁing
new date analvtic technious tG éxnlDre three concerns at the rexus ¥
the studvy n$. cless politics: the  fdrmal . incofﬁaratian of working
class, the salience of past territorial and etﬁﬁic struaaoles  in
conditiorning class cormflict and the partisan mobilizcation and

counter—mobilization of the politv. The research dempnstrates the past

et
w—-—.uu—l-"'_'-

o o
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concentualization and meesuwrement of these concerns have seriously
timited their Ffindinas and offers an alternative analveis showing the
peripheralization of class palitics in Britain. such that while
politice became more oimilar acroszs the peripheryv. it became more
distinct from the center.

The formal incorooration of the woerkina classes irnvolved a
redefinition of the relationshio of the individual and his economic
status to the state. while at the same time expanding the state’s role
in citizen formatioen. Faolitical elites evelved comblies suffrace
echemes and social lenislation desioned to win the Jlovalties of the
newlv enfranchised classes. By dgolatino the worker from his peers and
piacing more of hise social welfare and education in the hands of state
institutions. the propensities For class soliderities ¢ould be
dampened (Rokkan. 1962). In Germany. Bismark boogd to domesticste the
worikinag class through & comhination of ceoercion and paternalism linked
tx & frenchise scheme which disadvantaced the workinag clssse movements.
iIn Britain Disracli ouwsued a stratecv of electeral and sccial reform
coupled to anoeals the "“one nation" idideal to win elements of the

wow-itine clase to Conserwvatism. Equally imapinative schemes were

devizsed throuahout Buwrcoe (Rokkan. 19700 147-&G). The ooeness of the

s

Fatza +i0 the despands of the newlv enfranchised

™

celitically dominant =
influenced their resconsez and these. in turn.  the effsctivenesse of
their incorporaiing straleq: es. _ For a recent restetesent of this
themes =ee Lipset, 7B, i
The mebilizzticon of wmrk%nn ¢l asors. however. took clece against
the backdron of cricr ethnic. reliﬁious and territorial strucocles +tor

unification. it was thus inevitable that some features ot the

crevious cleavases would fFind expression in the clasg struaoles of the



ceriod. Rokkan {1970z 1007 notes that the “politics of cultural
defen=e" in the peripherv blunted the hard edoes of class conflict in
the South and West of Norwav as well as the Celtic Frince of Britain.
Where in agddition political elites cowld sirike a rescorsive cord
among pre—industrial cleavage=s. thev could divide the workina class.
In BGermany the mobiliration of cross-cutting cleavaoes proved both
effective and enduwina (Claagett, et.ai. 1282: Wrwin and darebrot.
19811 Urwin. 1?8#?. The more zalient the prior cleavacges became the
lese the likelihood of class solidaritv and the areater the
possibilities that class struccle wowld turn to secessionist solutions
iLinz. 1973F).

In addition to the redefining the individual®®s relationshin to
the state and the historical levacv of past conflicts., the ahility of
elites t0 muster a counter—-mobilizaticon of the middle classes throusch
the eiaborastion of mass party oroanization proved conseauential
{iipset and Robkkan. i¥67:r Hil: Weber . I96F: P05, In Grandinaviea
following the democrsatization of the institutions. political elites
evolved oroanizational stratecies te mobilize the citizenry in order
win control of the state (Bvasand, 19B0).

Late Yictorisn Britain provides arn excellent settine to examine
thece dvmamics. The reforms of 1883-85 sustained the movement becun
with the 1857 reform bBill toward the incorporation and mobilization of
the inarticulate strate inte electoral politics. The Corrunt Fractices
Act of 1883 removed the most blatant means by which t%e economical lv
dependent strats were maninulated bv their superiores (0'lLearv. 1962:
159-76). The expension éf the franchicse in 1884 and the redistribution
of the seats in 168% increased the electorate bv 89% and brouaht

greater balance between the counties and the borouphs. Ineauities and



anomalies of the oprevious reforms vcercisted however: plural votinm;
over_renresantatiﬁn of rural di=strigte. and difficult reaistration
nrocedures., However. the referm marked a major etep toward universal
franchise and "one adult., one wvalue. one vete"”. enlaraina the
electorate to inglude two-thirds of Ithe adulit males in Enaland and
Wales and three—fifths in Scotland. The reformse orovided the
opportunity for areater expression of class vﬁtinc by reducino bribkery
and s=etting maximur electoral expenses. laéarina thresholds to
participaticn amono householders and increasing the seats allacated ta
such industrial cities as Liverpocl. Birmincham., and Glasaow (Hlewett.
1965: Jones. 1%4&: Butler and Cornford. 196%: 383-4: Matthew. Mckibben
and Kav. 1574: Seveour, 191%5: 4B5-T18:,

Excansion cf the electorate =slso enanendered orcaniratianal
responses  from oalitical parties seekina to mobilize the newlv
enfranchised as well az to counter similar attemnts by their rivalis.

BEv the late 1870's  the Conservative pariv oraanization. Buwilt by

DRDieraeli in resnanéém to  the previous franchise reform of 18&47. had
falien on hard times. Under the auidance of Lord Randolph Churchill. &
central orasnization ard a svstem  6f electoral agents was instituted.
The Conservatiwve reorcanization in oart soucht to imitate the sucoess

¥  the Libersl orgenizcationel cehallienne which many s=ghplare have
.

-

pointed to the crototvoe $or  all narty  apparatus: Chamberlizxin’s
Hirmingham cauvcues initiated in 1858 (Detroaorgki. 19&64: Cornford.
196584 Tholfser. 1929, In addition to the maitor partipz. ths Labour

movement beoan o e€laborate oroanizational strateciesz o the the

mobilization of +he workina clasz (Chamberlain. 1973: Moorehouse.
19733 Eole. 1935w 138-87).

Fopular politics in late Victorian Britain evidenced the stresses



hetreen social cleavapss harkenino back  to the mre”industriai
struaales over national wnification and the emeruinu clase divisians.,
Theze tensions reflipct the Orocesses aof nation~formation and
etate—-building and mavbe conceptualized as & center-periphervy conflict
dimension (Hechter. 19758: Urwin, 1980, 1982: Rokian and UWwin. 1983 .
Such analvesis concentrates on the territorial exunansion and cultural

domination of the center vEnal and) over the Celtic Frimoe {Scetland.

Wales, Ireland and Cornwall) in British national devel coment. The

rezulting cleavanes esmerae along economic. cwltural, political and
territorial linesz'ecmnomi:allv advantaaed and disadvarntaged reoaions:
lanauaae. treligion and ethnicitv: political aver or under
representation,.  &ng boundaryv questions. Economic conflicte apnear
petween aaqricultural and industrial interests. but alss  between
worlkers snd cavitaliste., Cultural cleavacses are amono ecstabliished
{Church  of  Englandd and non—gstahliched (Foman Cathelic anc
Nanconformiel) relicicne. a2z well as among lansuvace minorities {(Baglic

-

sneakere?l anrd Ennlish soeakere. The dizstribution of seate in

parliament and the differential size of district electoratez form
aspects of the political coleavace. 8ll  these  featuwres mav be

territoriallsy bessd., but  in addition territorial hoaundaries foarm

-

ancather source of teneion {Rokkan. 1871z Torevik, 198i: cpo lirwein,
198y, 188206 +or 2 tlscussion of British development from this
perepectivel.

Center—-periphery tenzionse are very much in evidence in lale

Victorizm Britain. Reliagiovs., reaional and ethniec issues found their

wpression im the Home Fule debates. particularly the Irish auestion.
The Catholiec pooulation of Britain, particularlv the Irish miarant.

was attracted bv tne Conservative sunport for relisious education. but
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the partv’e =tance on Home FRule and established church repelled bofh
the Catholics and Nonconformigts., The Liberal support +for Home Rule
anpealed to the Celtic Frinoe in general and the Irish in particular,
but nnncﬁitimn to relicious education and supoomt for temperance
alienated the Catheolics. while gainino support amona Monconformists.,
Labouwr appealz to glass struck a responzive cord amona the arcwing
industrial workine clias=z. but the partv’sz stance  on Home Rule and
general antaaorism to craanired relicion met resistance amono more
religious Catholics and HMNonconformiste alike. (On the other hand
Enclish Analicens felt most comfortable with the Conservatives.
Accentuated by the educational financino act 'u¥_ 1870G. the lrish
-qggstﬁmﬁuﬁpminated much of Britiesh opolitics in the late Yictorisn era.
In the earlv part of the pericd. when the Irish cusstion was.nerceivea
pue & reliogious division of established and non—established church, 3t
found svmpathy  in Scotland and Wales., lending support to the Liberad
Fartv's Home Rule appesal. lbater &g the Iris guestipn became

transtaormed into 2 reliacliocus divigion of Catholic versus Frotestant.

Yel sh and fcottish home yrule demands decreased. Lintil Ir-i=h
independence. however . 1sses  of religichn. region &and lancuane

, . e, . . b -
remained at the center of pelitics Urwin. 1980, 1%28Z: plald. 1983

*

162201 .

Thieg tenacity of nation—formation arnd state-buildinn auestions
muted the enpression of clase voeting (Wald. 1978. 1983 763 Clarbe.
1971, 1974, 187F: Butleé and Stokes. 1976: 112-3. Thus desoite the

rice o©f clasz veoting and the weakening of the relicicus base of

[l

coliticel life (i aror., 1958: 36‘}. the pertimpacity of Home ﬁule
iccues im aenerzl. and the Irish problem in particular. beclnuded the

political conseguernces of the enfeebling of the Nonconformist base of



Liberalism.

Three interpretations exist on the consecuences of the rise of
clases rolitics for the continusnce of territoerial. ethnic andi
relin: ous identi%icatinnﬁ {Rapin., 197%9: &20-3: Leider. (9G1: 24-T05:
bevelopmental., Reactive Ethnicity and Ethnic Competition frouments.
The former would s=ee the rise of clazs opelitics effacs the
tertitorial. ethric and relicicus identifications which uvnderpinned
nineteenth centurvy opolitical life rendering, in its extreme.
Disraeli®s two nations or Marx"s classes (Lipset and Fokkan. 195%7:

1

1)

Ciz

19-21: Blondel. 1967: Fulzer. 1967: 46. 9B: Felline. 1968
Cornford. i963-64: 64-%5: Butler and Stokes. 1976: 1@9*21. 138: Alford.
19¢3). The reactive ethnicity arcgument estresses the impact of uneven
clazz development combined with the continuance of territorial. ethnic
and relicicus identifications encendering & “cultural division of

at:ior" iHechter. 197 F0) and a peripheralization of the Celtic

pour]

Fimae. leading to "reactive ethnic cleavaces" (Gellner. 19464:3 147-78:

i

-r

Fapin. 1977: Hechter., 12753 19-4%)., The result ie hishtensd ethnic
conscipusness  amponc peripheral working clazs wuhere economnic

-

inequaiities. intra-collectivity commpunication . and interarcun
differences of culture are areater {Hechier. 197%: 43, The ethnic
coempatition aroument hcelds ecoﬁnmic develooment and ineauslities will
cenerate politice! cohesiveness across clacses within ethnic orouns as
these eprouns become aware of tﬁeir economic subordination to the
center (Deutsch. 1933, Hannan. 1979: Wallerstein. 1574: 353).

Late Victorisn Eritain is & operiod of transformation from a

v

society oredomirantly based on cultuwral. territorial and reliaious

"cleavacez to cme hased opn class divisions., The full exnression of

cless oolitice. of course. was not articulated until the inter—-war
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pericd when., followinog & further expansion of the _franchise in 1710
and the removal of the "Irish Froblem”. Disraeli’s second nation was
fuliy incoroporated inte the political communitvy and the dominant
jesues of the late Victorian period receeded. The 1885~1%10 period.
however., introduced ingtitutional chanaogs which incorporated
sinnificant portions of the ocolitically inarticulate strata. thus
providine opeportunities +tor the mekilizstion of the Dreviocusly
disenfranchised., an opportunity which agenerated new forms of pelitical
oraanizatien. These develooments set the steoe for- full mobilization
foliowing the war.

Frevious examinat:ons of late Victorian Rritain vielded
coenflictinag o incomplete snalvess of the persistence of

pre-industrial cleavaoes and the salience of class conflict. Tarle 1

summarizes the principsl features of the maior empirical research on

this oroblem. Five studies are of particular interest when dis

4l

ASEL
clectoral nelitics of the late Victorian era: Hechter. 1%705: Eéqin.
1977 Leifer. 1F81. and Wslid., 19BZ. 19687, All deal with pre-World kHer
I period. all vuvse svetematic data For statistical asnalvsi=. all
approach the problem Q{ ehifting cleavaoe structures. and all conclude
that pre-industrial clesvages cq-existed to some dearee with the
emeraing clasge pelitice of the period. The studies didfer in thoar
anslveie af the recional responzes to class mobiliiatiun. £l aoree on
the preszence of anti—Conﬁerveti§m 0utside Enaiand;.but dizaares on the
social bsze and vehicles of its expession.

Al the studies. however. suffer flaws of conceptualizeation.
meacsurement,., desian and data analveis whitch iimft their understandinog

of class and center-per:zhery conflicts. The maitor flaw shared by all

the studies is the concentualization and measurement of the dependent




variable s sinaole dimension of Coneservatism/ dnti-Conservatism.

me aape s b e e e o,
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Emulavino this dimenﬁicn has twao maior deficiencies: It susaests the
Conservatives ware the natianalizing party primarilv based on  apoeals
to clazes. Socond. it collianses clases and center— nerichery conflict
into 2 =zinale dimension and does not wpermit a distinction betwsen
them. Therefmre; it biases the results in Ffavor of the Feactive
Ethnicity froument esinmce elther differential colass or reactive
ethnicity votina could oroduce regionsl differences interpreted as
anti-Conservatism. The analygis. thersefore., not only develops a
faultyv test between the Developmentali=t snd Resctive Ethnicity
fSrouments. but can not test the Ethnic Competition Aroument whichn
upnests class unity  within ethnic oroups 18 oproblematic. The
difficulty is overcoems by includina &1l partiesf particulariv the
lLib—-Labk and nacent Labour. votes. Finor parties and factione of the

Liberals were repionsal ar  local and thus are better indicatore

regicnaliem: while Lib-Lab and Labowr are better indicators of class
votina bv the waorking class.
None of the studi e catr analvze the incorporation and

mobili:atiﬁn of the workina claszes or the counter—-mobiliration middle
cl asses .and nre-industrial cleaveoes because thev nclude
entranchizement sand non—-volers. Since voter enfranchisement and
oarticipation varied acrose time. space and scocial clase. analvzing
cifferential mobilization is 'CFuciaI. velt onlvy Waid menticones this
variable. but he does not incl@de it in his 'euuatiane. Hechter
sericusly mismessures  this variable (compare Heéhter. 1978%: 221 and

Wald., 1983%: Z20%), Enfranchisement could Fform a2 crucial barrier o the

exprecsicn of bzoth class  and center—-periphery conflict zsince

registration discriminated asainst kev oroups, e.a. twnshkilled working
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claszse and Catholics.

Similar oroblems are oosed by the independent variables. Hechter
and LLeifar mi class and economi ¢ marainalitv b el ro
industrialization as a surrooate megaswe of both. Raoin and Wald owver
come come these {laws by vwsino occupetional arcupinos. but onliv Wald
users trade wnionism as kev expremsion of cless. A1l emplov religious
and 1anguaace variablée as measures of peripheralism. However . onlv
Hald has acceszs to mulitiple indicators. buet not the data analvtic
technicguese to fullv exploit them. Thus., al1 the studies sssume the
cbheerved variables are izomornhic with the conceots thev are thought
to measure (Bentler. 1%80: 43534: cep also aopnendix.?

Three of the studies—— Hechter. Racin and Leifer—-— emplov county
level data agorecated toc corresponsd (0 parliamentarv districts. The
difficuiities are several iFace. 197G: Gteed. 1979} . includinn
chanaino bowndaries, larpge heterogenepus uwunits  and barriers to

croscs~time analveis. Wald e data are richer and baszed on constant

1

units of analwvs=is acrosse time. but he does not u&é cross—time dvhamic
techniques. Hechter., Fagin and WBald emplov reagression analwveis,
usually stepwi ce. while Leifer uwsesz discriminant analvsis isec
appendin for a discussion of the limits of recressicn anklveis. alsa
s Franklin and Muaahan. 1978 on the limit=s of discriminat analwvsisi.
Al compare coefficients across elections. thus none can distinowish
between trends and fluctuations in voter mehilizations and alionments
acropss time, '
L Table 1 about here 3

Thie analwvesis dif%eré Frcm.the'ebcye studiesf in the followino

recspects: the inclu=ion of '.mjnor Dartieg; | abstentions and

enfranchisement. the introduction of crose—time dvnamic and the use of



a mew data amalvtic technigue able to make maxioum use of multinle
indicators to develon s=tructural eguation models of the electoral
dvnamice of the operiod. Latent VYariable Fath ﬁnaivaiﬁ LYFAY fully
exploiis ﬁultiﬁie indicatores bv developina latent variables which are
more valid. reliable and closer to the concepte thev seek to measure.
The introductiaon of crose—time dvnamic analvsis enables the model to
account for both stability and chance across elections, The looic is
eimilar to the intreguction of lagoed endogenous wvariables for the
elections of 168953, 190& and 1210; The path coefficient between the
lacoed variablie and its counter opart represents the variance accounted
$or by the previous election. thus the remaining veriasnce represents
chanoe from the ocreceedins election some of which iz accounted for by
the relicious and class latent variables.

These feétures enable the anslvsise to oo well bevond the previous
research  which concluded onlvy the existence of anti-Conservatism in
the periphery. Anti-Conservatism will show iteseld te have two faces: a
workinaog class vobte for Labowr and Lib-tab. and réliaiouﬁ vote for the
Liberals. Moreover. workino class votino is Etroﬁner in the peripherv
than in the center. dividiéu the 'ﬁerinherv éﬁainﬁt the center and
making pelitice more similar acroes  the peripherv as becomes mﬂré
distinct from the center. Febkilization and counter-mobilizstion plav
crucial roles in emergence ©Ff class wveotino. particwlarly in  the
oerighe-v. but also in the continued success of fhe Conservaltives in
Central Encland. )

HYPOTHESES



The reforms of 1883~-8% aenerated a reservoir of notential ﬁeg
supporters which apoear in fhe earlv vears of the oeriod as
nan-voters: over time. hawever. the partican mobilirzation
incorporates non—voeters inte partvy alionments. At the beoininao of the
period relicious and ethnic varisbles are better nredictors ocf partwv
vote. by the end of the period ctlass variahles increase their
oredictive capabilities. #Woarkinmo class asscciation with Liberal partv
declines, while increasino with the Labouwr and lib-bLab parties. The
mqhilizaticn of the working tlasses cives rise to a
counter-mobilization of the middlie claszes and pre—-industrial
cleavaces.

& comparative anaslveis of the regional seolitical dvnamics in
se=gciation with the chanoing social base of politics vields evidence

to  gupport  one of several hvpotheses: If class is a2 cross—recliaonal

— k. -t et e o mRER AT S [
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bwinding feracs,., then reaional.di4ferences in partisan Doliﬁi;; di&inish
over tine &= ciass becomse more important than relicious and ethnic
tiec {Developmental Aroument’. I workino class orievances combine
with ethnitc coansciouvsness enhancine reaional distinctiveness and clacss
comnsricusness (Cultursl Division of Labor Aroument’. then <class

etratification dSoes rnot aenerate political homooenizcation and recional

periopheralication of the workina class results (Reactive Ethnicity

araument . 1f reliagicuse and ethnic lovalties unite social clazses to

enhance recicnal distinctivemess, then =& alternztive form e f

peripheralication results (Ethnic Cémnetition argument). The Fsactltive

Ethnicity and Ethrnic Competition argumentz differ on the hvoothesiz-ed
relations acvoes classes within ethnic aroups: the former hvoothesires
claze divisiones within ethnic aroucs. the latter acrosgs-classe cohesion

within ethpic areuns. Hoth =zuccest incressinag distinctiveness of the
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periphesy az a consecuence of class mobilization., Finallv. if class
politice does not emerage while religious and ethnic ties remain stronc
ard reagional distinctiveness opersistse. then +traditional politicse
prevail (Null Hvoothesis).
CONCEFTS., MEABURES AND DATA

The focus of the analwveis now becomes the concents of class.
reliogion., =table and unstablie partisan votino alianments acreoss time
and territorv, the latter capturing the center-peripherv dimension.
Relicion and class form  the independent variables in the analwvsis,
Religion sionifies more that relioious affiliation. however. relioion
and ites sesoriation with ethnicityv. territnrialitv.and languane formed
the social! base of political life in late Victorian Britain findina
ite expression in the Home Rule izsue=s of the nerimd. The concept aof
clase, of course. has heen subiect tc multiple interpretations and
measurenent (Mald. 15830, In gcorntrast teo Miller (1977) and Butler and

-

Stokes (197480 who use & pi-class measzures and Wald (1983 and Ragin

12771 who use descrete occunational categories. this anzlvsis gmplpvs

amn,

.

oceupational and religious measures Eil to constuct class and

relinious latent variables. The relationshic of relicion and class te

iy

the stabilitv ang variability of partisan aliognments across time is

the centerpiece of the analveis. Farty vote and ghstentions construct
latent wvariables of stabkle and Qariable nartizah.aliaﬁments. Model s
ate constructed and tested usinog Latent Veriable Path Anal veis.

Latent Yariakle Path Analvsis (LYHAY is 5 ceneral class of data
analvtic technicues combining 'pafh analvezis with the use of latent
variakblez., The techniocue emploved here is Latent Variable Fafh

Analvesis with Fartial Leazt Souares (LYFLS). Latent variables (LVs)

are theoretical cermstructe which can neot be observed directlw  but
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which are measured by observed or manifest variables (MYs). In this

cense the rconceptwalization is 2imilar to factor analveis. Each
manifect variable cpnsizte of a uniogue as well as a2 common variance
with other manifest variahles thouaht to underlie the thepretical or
latent variable.. The first task is then to construct models of the
latent variables and test their reliabilitv on the observed or
manifest wvariables [2] (Bentlier. 1980: Mcfirdle and FeDonald. 1981:
Loghmoeller. 1982a). See appendix for a diecussion of this techniaue.

Table Z prezents the svmbols used in Fiaures 1 énd 2 to represent
the sotic—economic and religious variables. The final two diait
riumber in each variable indicates the vear of cbservation.

{ Table 2 here ]

Ficwes 1 and 2 Fellow the notational convention for Latent
Variable FPath &nalveis: Hanifest Variables are represented bv sousres.
Latent .Variabies by circles, directionalitvy bv straicht arrows.
wndirectesd covariance by curved arrows and unexnleined veariance by the
smaller circles on the manifest or latent variahles.

Fioure 1 preserts the LVYPLS estimates for the manife=zt to latent
variable parameters for religion and class. The lowest loadino is
between the manifest wvarisble., Chweh of Enoland Sundav  Scohool
attendance per canita,. 18351 (EESSPCTSZE. and the latent wvariable.
Church cof Enaland (C of Ei with a value of (444, The msnrifest
variable proportion of E:ottiaﬁ. born males 1in  1891 doess net load
positivelw and ié droopned from the model.

I Ficure 1 about heres 1



SHIFTING VOTER ALIGHNMENTS. 1885-1914

Fiaure 2 presents the results of the LVYPLS aloorithm {or  the
entire politvy between 1888 and 19103 recional differences are net
included and the full mede! is used as & backdron acgainst which
reqional variations are hiohlichted. Even without regional variations
this initial model orovides such information on  the dvnamics of
incorporation. mobilization and the social base of political life.

The fioure presents all paths in  the model having an éhsnlute
value of .2 or greater. Althoush presented in fouwr parts. the model
must be conceptualized in ites entiretv as a single statement on the
dvnamics of wvolter alianments. All paramsters in  +the model are
generated by an inteorasted. iterative procedure in which the alcorithm
seeks a partial least sguares selution according to twg criterias {1}
the LVs ust be oeod predictore. or if tarcets., predictable: and {23
if outward directed relationships are snecified. the LVs must be good
predictores of the Mis. Im Figure & the L¥se o the left =ids are
mutward directed. oaenerated by principal components  analwvesis and
constrained to fit their specified peosition in the inper or path
model. The L¥Ws on the richt side oare inward directed. oenerated bw
canonical correlation and the weichts are the best Etandardized-linear
cambinaticn. of scores to Fit the relationshipe specitied Hv the bath
model ., |

[ Fipure I about her'é 3

fhe model reiects the Null Hvpethesis since workine class veting
fingde expression outeide traditiomal partisan alienments. however.
additional models are necesaarv tQ diecriminaéé.amonc the remainina
hvpotheses. The =alient findinos reiectina the NullTvamtheziE mav he

summarized as follows: The incorporation and mobilization of the



workino class inte partisan alianments am wel 1 as the
counter—mobilization of relicious cleavaaes enaenders three partizan
groupinhas: the Conservatives appealine to religion and class. the
Liberalg benefiting from Nonconformist and Labow~Lib~-Lab caininag from
the workina class vote. particularly orttanized lebor. Thusz. nacent
clazss divigions cross—cut  religious cleavages functioning to further
divide the politv to the diszadvantace of the Liberals. Sunpertive
evidence From the model includes: First., the political incorporation
of the newlv enfranchised as Qradqal tiracess evidentced by the decline
in the coefticient associated with the Hon-Voters MY. Second. the
particsan incorporation of +the newlvy enfranchised indicated by the
decline in the coefficients for minor and “"ether” varties and the
engraence of three partisan groupinne— Coneervatives, Liberals and
Lib~Lab-Labour. independent Liberals, Indenendent Conservatives.
Liberal -Unieoniste and  "other® aerties diminish across  the {four
elections. Third., the level of enfranchizement has no effect on the
rarties’ electoral fortunes. altheuoh rural and Ncn:on%ormiet voters
are over represzented f{(see Butler. 1968: S). Fourth. class voting
anpears. but npot to the axclgsinn of reliaioue influences. The
Conservative=z retain the support of the middie elassee and aain from
the shift in the Cathelic vuté: the Libersis lose fhe sunport of the
workina claes, particuliarly urgani:ed labor and rural worbers, but

gain from Noenconformicet, while Labow-Lib-lLab eazin {fros workinog clase

-

voting., particularly oroanized labor L[31.
The VYPLS =zlioorithm aenerates & robust least souares solution

tatictics.

1

cloze to the data. but  deoes not provide cocdness—of-fit
The stabilitvy and s=statistical gianificance of the least eaguares

solubtian can be tested with masimum likelihood (ML) techmnigues [473.



The results of these tests confirm the LVPLS solution. The model is
stable and the coefficients anal?:ed above are siagnificant.
REGIONAL VWARIATIONS IN VOTER ALIGHNMENTS. 18B3-191C

Fioure 2 oresents the electoral dvnamics at the national level.
but does not permit direct analvsis of the impact of class
mabkilizration on  the center-oeriohery dimensipn. The hvpotheses
concernine the interplav of pre~industrial and class cleavaoes can  be
tested bv comparing regional medels of the processes in Fiowe 2. Rest
fitting mpodels are constructed far subsete of the data usina a
"Jack-knife! technigue: then results of each models is used to oredict
all other madels [T,

The differences acroses the models are summerized in Table 3 which
presents aoodnese—of-+fit statistical indicies oenerated by maximum
likelihood metheds when the path model of one sub-set is used to
predict another [8]1. The auestieon asked is: How accurateiv can the
path model derived Yreom one sub-set of the data reoroduce the inner or
path meodel of ancther zub-set (Jameg. Mulaik and Erett. 1982: R0y
The results mioht sueoest Eevéfal possible outcomes: If there are

insicnificant differences acrgss the models. then recicral varistions

~

are wnimportant end the dvnamics of Ficure 2 renrésent the addition of
class divisiaons to exwisting .Eleavaqea and the nationalization of
politice alompa theose cleavane lines, The Ffindino would discount
recicnal differences at the zame time it would modifv traditional
politics. The re=sclt would suoge=st a vériaticn-cé the De;elommental
sroument with the Ders?etence of nre?industrial _tleavaaea with the
addition of class divisjons; Se:bnd. if each perinhéral reglion becomes
more distinct +From the others a=z well as the eénter. then reaional

ceripheralization results. Further eramination of the dvnamics within
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each redaicn would confirm or disconfirm the Regactive Ethnicity or

Ethnic Competition hvpotheses dependine on the oresence or ahsence of
crose—class alliances within recions. Third. if nﬁlitics becomes more
similar acrezz the peripherv at the same fime it becomeg more distinct
from +the center. then crosafreaimnal peripheralization results.
Examination ©f within center and peripherv meodels would evaluate the
Feactive Ethnicity and Ethrnic Competition hvpotheses.
[ Table 3 Here ]
The results in  Table 3 ctlearly reiect  the Develapmental

Hvpothesise, even in its modified +Form: reaciocnal differences remain

maijor distinguishina featwres of pelitics in late Victerian Britain.

TR e S U 11k = n i e . e it

The best predictor of the +full model in Figure 2 is Non-Central
Encland. Within the peripherv. hawever. the removal of Geotland
orovides the next hest prediction to both the full model and to the
Mom—Central Encland madel. In other w&rﬁs the deepest clieavaas lies
between the Central Enaland the remzinder of the. countrv. Central
Enaland is the most distihctive.recinnal polity thle Scotland 1= the
most distinctive reaional bolitQ within the peripherv. Further
éumport for thise interpretation i= provided by the worst fitting
credictions between Central Enaland te dMNon«Peripheral Enaland and
between Central Encland and Pe#ipheral Enaland. Theze +indinos sucoest

that emeraging clazs politice i late Victorian Britain united the

. ——r

ropulation across the peripheries at the same time it  hightened the

divigion between center and peripherv. The results indicate the

cross—-regional peripheralizastion of pelitice.
The focus of the analveis now becomes within center and periohery
dvnamice to dietinauish between the two remaining hvpothesps——

Feactive Ethnicitvy and Ethni¢ Competition-- wvieldino insiahtse intoc the
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dvriamics o©f bhoth the center-peripherv and cla=s mobilizations. The
Non-Central Enaland model is a caricature of the full model: The
L.iberal partv becomes increasinolv deoendent on Nonconfeormist as it
loses =upport ©0f oroanized labor., asoricaltural labor and  Roman
Catholicism whiﬁH shift to the Lib-Lab and Labor. The Conservatives
retain  sunport  from Catholicism and middie class. These +indinas

support the Feactive Ethricity aroument but not  that offered bv

————

Hechier., Leifer  or Wald. m@;ile ali four authors found
anti-Conservatizsm in the peripherv. oniv two offered Ffurther
interpretationé: Hechter (127%: 272-3) hvpothesized the cultural
division of labor te unite woarking clase ogrievances with ethnic
consciousnezs to  enhance regional distinctiveness findino ite
expression in  the Labow movement. FRaagin (1977: 449) speculated that
reactive ethnicitv to develop in the dominant streta while the workino
clans demonstratez class voting, Meither author tested thece
oropogitiong for the late Victorianm period. This analvsis shows
workina class consciousness functioned to unite the workina class
across the periphery findina ite expression in claés voting for the
Labow ~Lib~Labe., while at the same time dividing it from the enhanced
ethnicity  of the -middle classes whick found its expression in the
reactive ethnicitwv wvote fér “the Liberals. Ragins untested
spetulations aré suppor-ted. In sum. the mobilizatinn of the periphery
has two faces: s reactive ethﬁi;itv vote for the Liberals and &
working class vote foar Labugr4L£b~Lab. HeamtiVE_ethnjcitv does not
apgear among class conscious léwer strata vateré. but among micddle
strata relioioue &and ethnic voters. The Liberal partvy took up  the
pelitice af cultural defensé' in its hcme. rule appeals. but

Labour~Lib-lLab directed ite appeal +to class politics (Cole. 19%50:
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129-51: Emv. 1973 &B-71: Hanham. 17&%9: 9i-Fbs Greaﬁrv. 1963: 2&—1;
fellinag. 19468: 100-21) which at times functioned to divide the workino
class {(for exannie. ses Clarke. 1571z 40-4%5. Z53-50).

The findinas s far Eeient the MNull Hvpothesis and the

Devel opmental Hvpothesig For the entire oolity and the Ethn:c

Competition hvpothesiae in the peripherv: Hechter's previouslv untested

4]

Feactive Ethricitvy hvpothesis 3 not.  supported. while Fanin’=
similariy untested hvpothesis is supported. The focus of the analwvsis
now turns to examing the dvnamics of the center where Hechter (1%9735:
IEIE-9). Leifer (1281: 39 and Wald (1983: 141-61) proffer t?at clazs

voting is stromeer in the center than in the peripherv., The results of

thiae analveis reisct both thig.and the Reactive Et;;icitv hvoothesis
arnd support the Ethnic Competition araument. Two broadiv based partwy
arouwping appear: Conservative~ Liberal Unicnist and Liberal- Lib-Lab.
both drawinga on & mix of class and reliciouws suppor-t. The Labour
movement. the cleéreat exntrecsicn . of workina claze vote. 1z wesk.
Spcic—-economic oartisan aliarnmente are more %iuid and the class
mobilization of the early election=z ig Blurred B 2
counter—-mabilization of religion 1in 1804 iClarke., 1571: 257-8: Emv.
1973: 180=-41: Thompeon. 1967: 166-9: Blumer-Thomas. 1945 169-7%1.

The sodels orfer supnport for the Reactive thnicitv hvpothesis in
the periphery and the Ethnic Competition hvpotheeis in the center. The
dvmanics of the period Fusnction to divide the center +rom  the
peripherv: Whils the seri;hefy _develdmﬁ a.paftern of workina claus
sxiidarity for Lebouwr and the religious cleavané divideg the middie
clasg vote between the Concervatives and Liberals= iﬁ the center class
voting is less salient for all drouos. and parties are broad based

religious and clazs=s coalitions. In the periphervy workino class



mobilization iE initially hiah but fraomented. but the newly
enfranchisegd are guickly incorporated nto the Lib-Lab ard Labour
vote., In the center hiah dinitial workina classg mobilization is
followed demobhilization and thern by partiszan remohilizatior inte the
Liberal and Lib-Lib vote. However. the working class mobilization is
accomparied by a middle class and relicious counter—mobilization which
diffuses partissn class zlliances. Most notablv the Labouwr partwv.
which is arouaklv ; the best articuiatmr of workina class interests.
does not appear in the rcenter az & significant outlet for these
dvnamice.
COMCLIISTONS
Thies analvsis examined the inter-nlav of emeraing clase divisions

with pre—industrial cleavaces im late WYictorian Britain. Frovious

research _mffereé .;;g%iiégléﬂ or  incomplete analvzes but could be
formulsated into four  hvpotheses—-— Developmental, Reactive Ethrnicitv.
Ethnic Competitior amd Mull Hyvpotheses—— which facilitated the
examimation of three processes in late VYictorian British politice: the
incorporation and mobilization of the workinoc class. the persistence
of pre—industrizl cleavaae structures and the response of parties to
mobilization. While the aralvsis did not explicitliv examine the
behavior of elites. it impiied their efforte  at mobilirzation.
counter—-mobhilizetion and Etructufinﬂ electoral cheoices i
conseauential. The conarusnce betweesn the electoral issuves emphasirzed
bv elites and the‘models of aacgrenste electoral bebavior indicate this
ass=umption i= not unwarﬁanted (Clacoett. et.al. 198D: chkerman. 1975,
1982)s  historizsne’ and narticinants; accnuntsiqf the neriod supnl v

supportina evide-ce.



These results ao considerably bevond orevious research which is
zoverely limited bv conceptual and measurement difficulities. The
arocesses of incorporation. mobilization and couhter— mobilization
evidence center-peripherv differencez with the center chowino a more
rapid working class mobilization but aleo & stronger middle clase and
religious counter~mobilization functionins to diffuse class votino,
findinoe which support the Ethnic Competition arcument. FHeanwhile.
the mobilization of the periphery ;;;;;;gggw;;;w;ééé;; a2 workinag class
voote fFor Labour and a religious and ethnic wvote +for the Liberals
dividing the peripherwy anainef the center. findinas which support the
FReactive Ethricitv arcument.

Throughout kestern Europe in the late ningteenth century the
expansgion of franchise and mobilization of 'clase challienasd the
existino cleavace structures. The resultino -potential For class
npolatization and cros=-national worikaing clasg unitwv remained
unreslized as é raunter—mobkilization of pre-industrial cleavages muted
the articulation of clasz conflict., frasmented the new citizenry
across several parties and delaved the expression of class voting., The
coneequences  were enormously important for dampening political
exprééginns of clase and cenerating the politice of cultural defense.
the latter at Ifimse findinﬁ exoression in counter—cultiural and
counter—-center extemist movemente durino the inter-war period. Thic
rasearch evtende and retines these arcuments for izte Victorian
Hritain where the clearest evidence of class ie found in the perioherv
increasing  ite diﬁtinctivenéss from the centéf ;nd thus diminishing
pver—sll clase eairdaritv. The mobilization Q? the iower strata.
which miahit have united class :anainet ctlass. instead aenerated a

counter—mobilization which divided the peripherv eagainset the center:



the regult mieht be termed the /éerinheralizatian of class in late
Victorian Britain., Even following the fﬁ:gg;:hwzbansinn of +$ranchise
arid class mobilization of the inter—war ‘period reqional
distinctiveness persisted az  the peripheral polities dividea between
clase and more traditional ethnic and relicious lovalties. while in
Central Erol and the Conservatives exoanded their appeals  to
"Ennl ishness" (Ramsden. 1978: 188-21% . This persistence of
pre-existing cieavaoes and their inftluence aon the expression of newer

clewavages in the polity helps to explain the uneven prooaress toward,

as well as the limites 0f. class politics.



MOTES

Data conzi1st  of 11% surroagete constituencies for the eiaht
ceneral elections between 1885 and lecember. 1910 constructed by
matching the parliamentary constituencies to censuws units for
189]. Multiple indicators for reliciorn and ethnicitv derive 4rom
the 18051 census., while occunational indicators derive from the
2%1 censusn, Trade wunion density is calocuwleated +tor 18%E. 1901 and
19210, Electoral data consict ot the vote for zll malor and minpor
partiee as well as non-voters. Hecauze of a paucity of lLabour
candidates. "tebour” in the dats incivges the Independent  Labowr
Fartv. L.abour Fenreszentation Committee. and other Labour
affilieted aroups. HWald used the lLibh-Lab dHesianation for Likeral
candidates with trade urion baclkoround who Rad nfno affiliation
with Labouw orouns. Finallw. Labkour ecandidates runnipo with
Libheral candidates in two mpmember districte were classified as
Labour. Thie analveis usee ornly the elections pf 1B8%, 1890,
19046 and Janwaryv, 1210, Hore or leez reavlarliy timed elections
facilitated the across-time anslveizs, The Jamnwarv., 1710 election
was more tveicsl of the veriod and legss reptrezsentative of the
crimiz of Fesrrz ve. Feople of the December. 19210 contest. &
fuller dececriction of the data and ite cormstruction is found in
Wald. 1%8Z: FL£~Bg
The 181 angd 1571 censuwses nrovide the manitest variables for
congtructine the latent wvariables for relicion. For the three
maior relioious aroupinos of GChurch of Enaland iC of E).
Non—-Conformiem (NN} and Reoeman Cathelic (RCY  the 1891 census
provides clergr per capits: the 1851 census generateszs the maximum
attendance #t the heszt-attended zervice per caoita (M&¥): Lk e
ot pereaonz =sttendino dav  school! o capita (DEFCTI 2 number of
o g

pepreone otitono:

W

mm Bunmday schoel cerr oceplia LBERFETY . Miarmifest
var-iables JTo- errmicity srre kHelah AL+ TI Scottish (SC4T 5} and
Trigh L IE borm males per canitez. 2l e measyrese Include:
ClL?——propo-ticgn of the 1891 economicaliv  active coodation in
Claes - (mk] the 1751 oocunati cnal aradina schems:

SEILLl1l-—ororortion of the economically active male pesulation
enganed i cskilled occupeaticons defined by the 1911 Reaigtrar
General & schems: ML oR—-—proportion of the economicallv  active

pooulation clacssified - manual laborercs. igw1s

INDLAB-—Dr oot ] oy ot the sconomical v #otive pooulstion

clas=itied 22 industrial . or minino. iBF1: TUDER. g8&. (XD

jG——praoncrtion  of thee maior occucetional sectore-——transnort.
-~

primtinag. brilding. textiles, wood lothing, minino  ang
o

metal ~—argernrzed in trede associstions  in 1888, 19041 anmd 1%
NARGELAR-—211 fo-mz of aenegral unsiiilled Jeabor in non—saricul tuersad
mplovmeni., R GORL AR——ceneral unskilled asaricultural Iabor,
18%1. :
The estimsation sioorithm s Latent Veriable Faoath fAnalveis with
Partial lLezzt~EBouares (LWFLES: iLohmnel ler, 1981, LVFILE  has
sswvearal gsoenieoes  for. soclal science research: It ie
gtatieticsll. robust. velt  lezs knrowledae sensitive than some
alternative meihods, The  techniaue allowe For twe methods of

extimatino relstipnehipe between the manifest wvariables (MVs) and
latent variszblze {(LWVm): Inward &nd Outward Directed. If the
recsgarcher believes the manifest variablies are common measuares of

=
1
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art wunderlving  theoreticald conmteuct. outward directedness is
anoraoriate and the coefficients are sonstructed by princiocal

components {factor aralveis . On the other band. i the
rescarcher believes +the manifest variables have ne known

relaticmnehinc Lo 2 latent variable., inward directedness is assumed
and the coefficients are calcwlated by canonical correlation.
Fhe enalvsis constructes LVs for class and reliogiouvs as well as
Stable and Unstacle Vate varigbkles., The latler are in accordance
with the concentual definition of realionment az zhift in  wvotine
caltterns from stable fto unstable and & return fhe stable patternes.
LVs have csgveral advanteacer over the wse of MYs or observed
variables. ho information is discarded nor is anvy new infarmation
created by the uge ©f e, however LLYs incliude distinct
advantapes over observed or manifest variables: LVs with sultiple
indicaltors asre more relisble drawincg upon the common variance of
the Hve. Second. LVs are likelv to be closer to the theoretical
concents they seel to measure. Third. L¥s permit the distinction
amorna common variances. uniaue variances and error terms., the
constitutent parts of observed variasnce. Thus inforsation is not
digscarded but reallocsted to more theoreticzally meacinoful
czitegories.

Construction of +he class and relicicous latent variables
pnrocesded By the following steps: F*ra?. a princioal comoonents
fartor anal.sics defined the manifes variables into latent
variables within the reliacious and class aroucinas. Second.
cutward dirertednecss Wwag assumed 1in  the parameter estimation in
the LVFLS mocel. The assumpnticon i that the observables are
FE{IFCtiVE ot underlvinog or theoretical dimensigne of relicion or

L“ten% varisolie comstructicon for party  votine followed these
stone: Firsi, & mintle orincicvs! component faotor was constructed
i non-voters ecross time: hioh
F itv. low loadinaz indicated
of  the vote veriables wse
the electiocns: hich loadinos

~f the perceniags parity o vote
.Qadiﬂﬂﬁ acroes time indiczted stabi
irmstability. in other words, S0
correlated with itself inp each of

idefined as areater tharn .6 indigated thzt the percentsae vote
remnained stable for  that carty aorogs time and that the pertsy
vote in the Tirst election was 3 goad predictor of the =mame partw
vote in the zecond. | Theese Toadinaz were the selection criterion
for the latent wvariable bleckse in the LVPLS model. Volino blochs
form & dimerzion o rhwice available to the gcitizenrv. one of
which i= Sat Crewe L1774 netes 'the immortance  of
in;ludino ﬁan—vatera in  the anaivsis of iectoral chanaoe.
Therediorsg ths FMY-LV parameters sre Inwerd dikecteo end the LYFLS
factor weicritse srs the estimetes. Coneervative ang Liherasl
parties losc hicohly on the Steble Yote Laternt. Variable {(BTU-LWi:
&il oither carty vote and non-veters load on the Unstzbie Vote
Latent Varizblie (URNSTV-LVI. The inward directed parametoer

ectimates 2. be thought of =22 scores of orediciabiltityv: the
Fiagker Lhe s-ore the oreaier the credictability. If two scores
are Fii b Bt ot the copacite sian. they dndicate @2
dimensional:t anchored bv the parties a= tompefitors. Chanaes
in the waluez end signs acress time indicate shiftino voter
‘alianments sccording . ko the oaths comino from the reliagious.
rlass and orecesdina vote latemt variables.

"
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The moadsl is. of courseas. ecological . Care 1is necessary nolt to
commit the ecological fallacvy by inferring individual behavi or
from poepholeoev. A second limitation is the possibility of
contentual effects on the model s relationghice. i.e.. 1t is not
Cathnlice votino {Conservative. but non-Dathelice reactino fTo
Cathaligs. The 1limit cowld be compounded by the impsct of
autfraoe restrictions. The jatter difficulty iz overcome by v=e
of the franchise variable which shows no discriminatory effect
for Catholice. The contextual oroblem is lessened because LVFLE
martiale out the effects of other variables: 2t &ll levels of
Catholicism. Cotholiciem is associated with Conservative vote.l
Moreowver. the model in Figure 2 ie based gn 79 ebeervations for
which there iz complele data. The number of observations and the
number of psrameters ralee auestionsg stabilitvy and reliabiltity of
the estimates. This problem is mitigeated by several features of
the rezsgarch. LVPLS works with & smaller numbsr of zero
inter-cerrelation assumntions betweenn the residuals and the
variablees comnsiztent with it enploratory techniagues and the
theoretical underpninninos of this research. Second. vhen the
LVFLS models are tested with M. technioues additiconal par ameters
are freed and tested. Third., these letter teste talkes account of
the wvarinc degrees of freedos in the chi souares/ degrees of
froedom ratio as o measwure of aopdness-of-Ffit. Finallv., since the
total obesrvations are 115. it iz desirable to know how well the
model i Fiowure 2 could reproduce an identicel model uwusino
pair-wise deietion of miscino wvalues., The means avallable teo
calculate coodness-of—+fit statistics are discusesed bhelow.
Gl thouah the substantive results of fthe models are guite similar.
theese teste ehow a2 noor fFit belween the two modeis exore=ssed by 2
chi=-sousres deogrevs~of-freedeon ratic of 2.43 and I-value of &.75.
Cauvtion reauires that the model not be generalized to the enticre
nolitv. Since most of the micsing datse occurs becauss mino
carties are not araeqnt. the uarnitse used in the models pre the
more dvnamic ones and thus ms over renresent ocolitical chanos.
rwin (1987: 41) muvoaeests hioher partv competition is a measure
of the naticmalization of British politics durino this pericd:
therefore. the model would tend to underestimate the cecersietance
nf traditionsl Dcliticﬁ.

snlutions cloze

Whereas LVFLT is conservative bv neltraining it
alid and provide &

con =
to the data,. ML solutions assume the model is vali
anodness—of—§ii atatictice of the model to the covariance malriw
of the M=, Iin additien ML solatiorns generate standard errars
for the cpssficionta. The resuliz obtzined by the FHL soluation
here are best thouoht of a¢ restricted regrescsicn soluticons in
thai the wvarismces and covaridances -of the LVs o the left side oOfF
the medel are fixed at their LVFLS wvalues whiles the path values
and the coveriances on the riaht hand side are started &t their
LVFLS valuss and permitted to change. In the following test oniv
the inner or petit model 115 examined., in other words. the leosdinas
and weiahte gof the MYz on the LVes are alse fined 2t their LVYFLED
values. _ _
The testino orocedurs ie to fix  vearious parameters with hioh
estimates &t zere and examine the chanolna values of the
residuals. the standard errorse of the ceefficients and the chi
seguare/degraces =23 treedom ratio. The second test fines
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parametere sctimated to be near sero at zero and tests for the
came ooodpess-—-of—-fit statistics {(James. Mulaik and Brett. 1987:
L5, The resultes confivrm the LVPLS sclwutions: The fixing of
near-zero coefficients at zero does not cause a deterioration of
the fit of the model. The +inine of a hich ceoefficient at  rero.
however . onoes: calse & deterioration of the fit. PMoreover. it is
not poszibkde to force  the plained variance of hiaoh parameters
into low parameter estimates: Some lev parameters could noat  be
incressed in value. for  enamnle. the near—-zero path batweesn
Stahle Yote Lve in 1899 apd 1996 was not increased by alterino
the values of cther cosfficients, lendinag arester confidence to
the statesm=ni that a  realionment occurred between theose two
election=. R} cosfficients amalvied above remained stable and
are statistically sianificant.

The First =tern is the ceneration of regional data sete. Howsver.
sinece each renion of the tnited hinmodos does not pos=zess adequate
cases to arovide steble estimates of coefficientse. a2 version of
the “jackbknife" technigue generates sub-~setse of the date bv the
romaval of one reociocn from easch sub-set. The result i=s the fuli
datz st modeled in Ficuwre 2 (M=79). as  w=il cub-sets of
Non—-Centyres! Enoland  (MN=%1), Hon-Scotland (N=71). hon-Feripheral
Ernal and PN=48, and Non-wWalees {iN=487r. Two reagiorns. Central
Enaland (M= 3! and Feripheral Enoland {MN=31), provide marcinalls
adeguakte casoc numkers for stabhle estimates. See wWald, 1987 147,
for cunﬁtJtLEhi urite of the realons.

The zecond step ie the conetruction of the best {fittinag LVELS
model for esch sub-setl. Each =ten i  the - model canstruction
described <o Freoures 1 and © ise repeated for each sub-set. The
resullts  ior tiv: laient varisble rconestruction indicated some

1

immediate socomt for the homnooesnizaiion hvoothesis: The M-t
relatinrehics 4oy the cleass LWVe are consisternt strose sub-sets

while the relioion and  ethnic variavles arse not. Huwexbz. the
construction of the Stable and Unstable Vote LVYs for  Lentral
Enaland produce markedly different oatterns thar in the other

recions. in Central Encland the orincioal comoonent fact
apalvaeis ass:oms Conservative and Libherzal-Unionicst vote to the
Stablie V. The Liberel-Unioniste seplit with the Liberals over

the Irish Homn Fulé policy  oFf Sleadsions in 1885 when Chamberlain
reiected Permail's demangd~for an irieh parliament (Blumer-Thomes.
1965 13T-21-, Tho best fitting model {for Centra2il Encland hos
Conssrvative ord Liberal-Unienisi vote Mg lesdinog on the Stable
Vote LV anod £#11 cther MVe loadina on the Unstable Vote LV,

R

Thke Jogic of the tTests emploved hzre is to examine how closelw
e model cooid repraduce ancther. The mpdels are comarable in
the number  of variable= and the path strecture amono the
variables. T models are then u=zed to pradict one another
generaltinog = =series of agocdrness-of—fit measures ‘z=ge James

ct.al.. 19E7: B3~-%% for a explication of the looic). Takhle 3= 'zs
reqd  az col.oon o inout te rows. dj.e.. the model {for the sub-set in
the column 1= vsed to opredict the @odel for the sub-set in the
row. The credictions sre aenerated in bothh directions 0  thet
each model credicts each other model. Fsch off-diaacnal cell
conlaing tws sntries: Mchonsld® ¢ {19758) Chi-zouare/s degrees of
freedom rat.z =nd Hishop. et al. 1¢75) Z—-value. The results of

=
{
+



the techniaue would be biased bv the aroun mpans of each subhset,
theretore. the statistical tests are computed with and without
aroup meEsns. Table 2 in the text includes aroun meEanNS. but
gimilar results are achieved after removine aroun means. The
over—-all fit of the models deteriorates with the removal of the
grouvn means. buat the orderina of  the relative {fits remains
similar AT OES the models. Al stetistical measures of
coodness—ot -fit hawve their limitations. including those
reproduced in Table 2. The chi-~soguare measure is senpsitive toa
samnple size which with small samples leads to the acceptance of
the model to ths data {Jamee. et.al.. 19262 191-2). in the

ciurrent analveis this i an obvicuwus limitation. thus  the
chi-sauare/ deorees—of-freedon ratio provides onlv  relative fit
ot the models to eagh  other. The i~value is independesnt of

csample size emplovina the deorees of freedom in & effort to
reduce influence of sample sire. A fuller discussicn of  these
tests can be found in Horn shd McOrdle. 1980: Tucker and Lewis.
19773,



AFFEHD TS
THE MOLELTRNG TECHBHTEUE

In recent vears social  ecience anaslveis has benefited from the
the develoomernt of data analvitic techniaues which mark a s=iognitigcant
advancement over most commonly uzed farme af regareseion and factor
arnalveis as well az earlier +formz 0f path analwveis, These newer
structural esuation modeling alourithms cenerally have several common
fpaturess the specification of directed relationshios amona & =t of
variables and & series ot uemdﬁEEE“nf—fit Etatist}cs to evaluate the
expl anatory oower of the mudei bv  comparing | the researcher’ =
specitication to the data. More recent innovations incorporate ths
principals of factor analveie or other data reduction technigues into
& class of models called Laternt Variabie Path Analveis (LVPAY. Thase
modele formalate theoretical o latent variables (LVe) from cbsseved
or manifest variables Mied,

The advaniscez over more  cpmmon  dats  aneivtic technioues ave
saveral., Allowing the researcher to specify trelationshice  amonag  the
variasbles not oﬁ;v permits, but demands. a more refined theoretiocsal
=zt atement. Thesreticalls Justified relaticnships muet be sostul ated
Botween MVse ahd Live as well as betwéen LVe. This Brncédure reduceg_twa
$mrm£ o0t =purious Exnlanatimh:“mére.chance angd unespscified wvar:ance
whiich appears o exeplain  the denendent variableg But *o which thke
recearcher is unsttuned. Im LVPA additional advertages are oresent.
Like factor analyvzis or canonical correlation these technioues allow
for data reductic- without which the usual reareﬁsioh techniours would
be overwhel med, | However, unlike factor analvsis or canorical
correlation LVYPE ~ndels oermit £hE researcher tG.QDECiFv indenendeasnt
ard dependent ver:zbles. The researther thus mbtaiﬁe the advantaces of

both data reductioc= and peth analvsis, & further advantaoce accures to



LVYES technjaues: the more accuwrate representation of the oprocesses

under investiagation, gince aobserved wvariablesz onlv rarelvy are
isnmornhic Lt the ithenretical constructe o+t interest to the

researcher,. models which include only obhserved varisabhles. twvpicallv
rearessioan analveis as well az path analvsis without latent variables,
incorporate  meazurement  error into the maodel . Therefore. conclusiong
about 2 MY model are biesod and urreliable. In contrast. LYWA modeling
techniques can separate srror from theoreticallv meaninotul effects
tBentler. 1380: 843475, LVER models have abvioug advantavnes.,
particularliy 1in cross—arcun comparisons where the rresearcher can
confidently «construct theoretically similar latent wvariables from
arous specific manj%eit variabl es.

A number of slgorithms exist for Latent Variable Path Arnalvsis,

The +irst petimation alacorithm empicved HMarximum Likellhlsod Ml

pehimation methads a2z =eon in LISREL ftechniouees iJogoreeboon. 1G775:
Joerezskoa and See-beom. 198lr.  Other estimation techniouwes heive been

deveiopgsd by Bermitler and APEY-1 A (i) empnlovineg oceneralized ieast
saunares (GL8). These techniaues achieve the advantsaoes stasted above.
bt at the cost ot ricorous theoretical and statietical acscumptions,

Since LISFEL primarilv tests the model soerified bv the recsarcher’™ s

cizrtinag values coninst the cavariance - matrin, it 1E

parameter-oriented: however. the level o0f theoretical brcowl sdos

necessary Lo achisve consistent starting values iz rarely avails

sy
-

2l i
sacial science research.  Secondlw. LISREL ascumes both linezrity and
multipormalitv. ezzsumntions di%{icult to meet in_mast socisl science
dala.

Latent Variszie Fath Analvsis with Partial Least Sauares  (LUFLS)

Inee decided theoretical and methodolopnical advantsaes over more common

* -
LI .
o
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rearession analvsiz  az well g2 over similar LVPA techrnicues. It dis
particularly appreoeriete +for research problems tharacterised by low
information and hiah commlexitv. Deve1nned by Leobhmaeller (1981) LVYRLE
mar ks  an  attempt teo overcome scome of the limitations of LISKEL and
other forms of bLatent VYariable Fath dnalveie while retaining its chief
advantaoaes. LVPLS acshieves its adventages by  flexibiltv in three
areas: model testing when theoreticai knowledoe i€ scarce. the choice
of statistical technicues hefittine the researcher®s assumptiens  on
the relsationships amona the MYs constitutine a LY. and more relased
distributional essumotions. LVYFLE relares the thegretical bnowledoe

A

necessary by worbing with a snaller number of Terp ‘intercorrelation
sscumptionse  betwesern the residouale arnd the variakles {(Hold. 1980 780,
The rezearcher it not readuired o have the profound knowledoe of

oroposed model a: would be expected in LISREL with the conssauence

that LYFLE =zgluetions are closer- ta the given aobzsrvations. In

[

constiresl Lo LISREL. whigh iz parameter-oriented and seeks to raprodocse
thHe covariance watriz of the HVs, LVPLS i¢ credictiomn—orisnted and
=se=eks to reconstruct the date satrix {kold. 1975: SEe L.ohmoeller.

12824z i-2: Falb andg Stuber. 1984: for exnzmeles of the zpolication Lo

o

a rance of social science probleme. see Wold, 197%: Bie-2: hkonnat aod
Weld., 1577: 47T tghmeeller. 1982b: 13-14).

The second “ienible advantaoe of LVPLS ds  the aooticn to vse

(53

ocrincipsl comcornznt  facthor enélvsiﬁ T cancnicgl correlstion o
eztimate the opeameters between'the HUé and the LVs desendinﬁ or the
thegretical assurchions mgde about the relationshios among the HVs.
i+ the rescarcher cs=sumes fhe.ﬁvg have a common variance uvnderlving  a

theoretical corsiruct, crincipal component factor amalveis is used.

I¥f the MYes are 2 construct desianed es a cateoorization or measuremant



-

argupina. then caponical corrglation ig aporooriate (Lohmoeller. 1981:
2.2, The third advantaae of LVPLE over technicuwes such as LISREL

igps im ite diet-ibutional aseumptiohs. bheress LISKEL szsumes

i
—_

linearitvy and multinormality in the obzervations. LVFLS azsumes onlwv

linearitv.

The digtinctive featuwrese of this Y=epft modelina" technicue are

LB

swnmarizeld by Lohmoezller

198ihs 123 (1 "W aszumptions  are made

.

about residual covariances': (2} “the distributional assumption is
relativelv soft: Onlv linsaritv, no multinormalitv": 39 eonlv residual
vartiances ard not residual coveriances are minimized: {47 "aE &
resull, the messzured date opoints are reconstructed e well as
ooesible” and the solution is closer te the data than ML techriaues.
LVYFLS gains from relaing certain assumntions at little cost o
precision, The differences in the parameter estimates between L ISREL

1
]
S ow

and LVPLES are mealicible (Lohmosller, 12E2b: s Modrdle., 15

N
42,
k2

However. the ressz-cher ehould view LVFLS and LLISREL as complimentarsy
reather than coscstitive. Thise i= particularly so0 since the twe

P

techniagues mav bBe emcloved in & comoplimentary fashioan by usina LVYPLS

estimates as starting values in a ML sglution sugh &5 LIiSREL. The
o ocedure tas s =second  advantace of martedly reducing LISREL

computation time.
The atiractiz—e of LVFLE to the attendant research problem shouwld

e obvigpus, f.atert  Variahle Path énzlvtic techniaues obtfain marhked

advantaaes over trs uvsual regression analveis: The resulting models=

e litelw teo Ee more proecise, since the techrniocues reduce
capitalizatiern - chance and demand a8 more  throvaks theoretical

statement before c:z7:z analvesiz. Second. the results are more accurakbe

end reliaeble girncg rozzurement error is reduced by uwusing LYse rather



m—p e
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tMan cnlyv MYs comnron to recression and path analwveise. Third. the LVFLS
polution is more wvalid since the distributional aszsumptions are closer

to the real data. Finallwv we aain the advantaages of ML technicues in

final analwveige by teszting the LVPILS madele with ML methods.
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| TABLE 2
SYMEOLS USED IN FIGURES 1 AND 2
MANIFEST VARIABLES

Symbol Variable Description

ANGZ1 Analican priests per capita
ANGHMAXS Mas imum Analican Church

Attendance per capita. 1851

ANGDSPCTSH Analican Dayschool Attendance
' per capita, 1831

ANGSSFCTRL Anclican SBundav School
Attendance per capita. 1851

NONZ 1 Non-Corformist clergy per
capita, 1891

NONMAXSI Maximum Non=Conformist Church
Attendance per capita. 1851

NONSSPCTS! Noh-Cenformist Sunday School
Attendance per capita. 1851

WRLF1 WelSh born males per capita.
1891

RCTF1 ' Roman Catholic priests per

: capita., 1891

RCMAXS] Maximum Foman Catholie Ehurch
Attendance per capita. 1831

RCSSPCTS! Roman Catholic Sundav School
Attendance per capita. 1851

RCPSFCTS1 Roman Catholic Day Schoel
Attendance per capita., 1851

IRES1 Irish born males per capita,
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cL291 Froportion of the 1891

economically active population
in Class 2 of the 1951 occup-
ational grading scheme
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Froportion of all form= of
ageneral, unskilled labor in non-
agricultural emplovment in the
econoamically active population,
1891

Froportion of the oceneral
unskilled aoricultural labor
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PARTY AND ELECTORAL SYMBOLS USED IN FIGURE 2
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LATENT VARIABLES

C of E Chuwrch of England
NOMN Non—-Conformism

RC Roman Cathelic
ORGLAR Oraanized Labor
STH Stable Vote

LNETER Unstable Vote



* Figure 1: LVPLS principal component factor loadings of MVs to LVs for
religion-ethnicity and class ( N= 79). :
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4 in four separate diagrams, one for
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each eglection. Note: Only paths with absolute yalues of .2 or

greater 8reé shown.
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! " THBLE 3

GOODNESS OF F1T MEASURES ACKDSS REBIONAL POLITY MODELS

FULL NCENG NWAL NFENG NSCOT FENG - EENG
FULL - 1.6 & I | 54,2 4.0 15.4 110.5
' 2.1 b 54.7 49.% 1.4 2&6.3 &7.0
NCENG 2.5 - 44,4 55.0 7.0 &3.3 108, ¢
&. 4 44.8 49,5 16.2 S52.7 66,3
NWaAL 81.7 3.7 - 8.9 78.2 3b6.1 85.9
s58.9 9.3 &3.9 57.8 40.7 &0, 2
NFENG 20.¢ S58.& 138.9 - 72.9 58.0 250.,9
&1.4 50.9 73.7 56.0 S0.7 78.1
NBCOT 4,5 5.0 73.7 48,9 - 12.1 111.9
11.4 12.6 56.3 45,9 22,9 &7.3
FENG 40.2 24,5 7.5 1.0 28.2 - 1235.7
az.8 I3.0 58,2 &1,7 36.0 70,7
CENG 101, 0 bl 5.7 1346.5 102.9 &0, & -
&4.5 S1.EB &3.3 &i.0 &5.0 0 S1.é
SYMEROLS IM TABLE 3
FULlL = Full Data Model NCENG = Non-Central Enal and
MWAaL = Non-Wales NFENG = Non-Feripheral Enoland
NSCOT = Nom-Scotland FENG = Feripheral Enaland
CENG = Central Enoland

a = Chi-sguare/degrees—-pf-freedom ratio (McDonald. 1975)
b = Z-Value (Rishop. et.al.. 1973
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1t Introduction

Electoral studies in general are focused on which variables
determine the voters party chiice., Briefly these determinants
can be grouped in socio-economical, cultural, and territorial
factors., The importance of each set of variables varies between
countries. According to Richard Rose the voting behavior in the
Scandinavian countxies is mainly explained by sccio-economical
variables such as occupation, In many other West European
countries, specially in the south, cultural factors such as
religion are more important., To a lesser extent the territorial
factors also affedt the voter(Rose 1974: 16-20), Very often,
however, there is overlapping and many variables coincide in
affecting the voters. Furthermore, the concept of territory is
seldom distinct becaunse is usually covers both socio-economical
and cultural factors.

The variables discusased above have a high explanatory effect in
static multi party systems, as the basic cleavage structures

are Ffeflected in party systems. This at least has been the case
for cleavages which were prominent during the time when universal
suffrage was introduced {(Lipset & Rokkan 1967: 50-56). In most
countries todays cleavage structures differ clearly from the
past, though the old party systems still persist. The latest
electoral studies show new trends in the voting behavior. The
common feature i1is that electoral volatility has inereased, This
new trend has been the base for Mogens Pedersen'’s studies. His
main argument stresses the fact that electoral volatility is

not only caused by chaﬁges_in factors discussed above, it is
also connected with changes in the number -of parties and in the
changing campaign styles.of the parties (Pedersen 1983: 29-65 and
Pedersen 1979: 1-24), Pedersen also mentions other factors that
are related to the electoral system, but fha main determinants
affecting the voters choice can be found from these elements,

An explanation of electoral behavior is very complex to achieve
even though party choice can be a most simple matter for the
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voter himself, This pafadox is at least to some degree related

to the obvious lack of information of how much significance the
voters give t0 parliamental elections. The voter turnount gives
only brief information of the electorate and therefore the
students of political science has a number of interpretation
models to choose between. To be sure, however, elections have
much more impact on the competetive pariies than on the electo=-
rate, Moreover, a multiparty system and a parliamental democracy
can not exist without elections but the reverse is definitely
not valid for common people,

2. Electoral bebavior and the parties

In this paper the discussion will not cover the total complexity
of electoral behavior, the argumentation will raéher emphasize
the meaning of parties on the electoral outcome. According to
comparative measures made by Kenneth Janda variations in party
organization have a substantial effect on electoral success. He
concludes that almost 3C per cent of the variance in electoral
success could be attributed to party ecomplexity, centralization,
and involvement (Janda 1983: 319-330). The=e findings presume
that there is free competition between parties on the electoral
arena. To be more distinet we could use the definition of politi-
cal parties developed by'Giovanni Sartori which states that:"A
party is any political group that presents at elections, and is
capable of placing through elections, candidates for public
officen(Sartori 1976: 64). Hence, following these conditions

we can assume that parties without voters can not exist, and
therefore they are forced to gain electoral success by appealing
to the voters.

In trying to reach the potential voters the parties have many
possibilities, This paper, however, will examine the well known
and essential’relationshipretwéen party members and theiﬂ

impact of electoral success. As Joseph Schumpeter has emphasized
"A party is a group whose members propose to act in concert in

the competitive struggle for political powegz(Schumpeter 1957¢ 283
In this statement there is an underlylng assumption that party
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members are ﬁolitically active and have therefore an important
function in the electoral party competition. Furthermore, we

can assume that the party members are generally more active than
the voters. But we must also take in consideration that the
impact of party membership varies both within parties and
between parties.

Maurice Duverger has in his classical work "Political Parties®
stressed the concept of membership in different party types,

He makes the important distinction between mass parties and
cadre parties., The main difference between these two types can
be found in the internal party structure. For the mass parties
recruiting of members is one of the most fundamental activities,
both for political and economical reasons. According to Duverger
an essential point for the mass parties is to educate the working
clasa to be prepared for taking over the government and the
administration of the country. Without members Duverger states
that "the party would be like a teacher without pupils®({Duverger
1978: 63). Furthermore, the party is financiaily dependent on
the subscriptions paid by its members,

The conception is different in the cadre-partiea. Duverger points
out that the party members are less important in these types

of parties. The party activity is generally concentrated on
preparations for elections, In the mass parties this activity

is achieved by the well organized members whereas in the cadre
parties the same activity is achieved byi'Influental persons, in
the first place, whose name prestige, or connections can provide
a backing for the candidate and secure him votes; experts, in

the second place, who' know how to handle the electors and how

to organize acampaign; last of all financiers, whe bring the
sinews of war"(Duverger 1978: 64). According to this aréumentation
cadre parties have no real members. Hence the cadre parties have
mach weaker organization than the mass parties, They are decen-
tralized and weakly knit whereas the organization of mass parties
ia centralized and hierarxrchical,

These party types discussed here are the pgfz forms, but Duverger
. alt
also underlines that mixed forms exist which e distinctions
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less clear. However he does not find any réaaon for creating

a new concept of party type. About 15 years later Otto XKirch-
heimer argued, in a frequently quoted article, that the struce
tural changes in the post-war European societies bhave caused

a process of uniformity among western party alignments toward
the catch-all types This change implies above all for the well
organized mass parties a "Downgrading of the role of the indie
vidual party member"(Xirchheimer 1966: 190), -In Steven Wolinetz!
more resgsent study there is some evidence that supports the
statement of changes in party alignments, In terms of Wolinetz
the catch-all scenario has its greatest validity for changes
in party style, strategy, and functions{Wolinetz 1979: 4-26).

- From the discussion above we can mow formulate the following

hypothesis:

1. The difference between mass and cadre parties exist by
tradition in perty aligmments, but their internal organie
zations have changed according to the catch-all model.,

Following the catch-all assumption that party organizations

have become more uniform we can hypothetically take findings

from studies of mass parties to be valid for cadre parties as

well. This decision is based on the fact that there is much less
available *esearch made on cadre parties than of mass parties,

One crucial result of studies made on mass parties is the posie

tive relationship between party membership and other forms of

political participation, Palle Svensson 1s onme of those who

have studied this in his research on the Danish Social Democratic

party during the period 192&-1939¢ Moreover, he has also hypo-

thetically discussed the possibility that a mass party could
regulate its membership support whem the voting support is
declining or threatened(Svensson 1974: 127-144). Stefano Bartolini
used this hypothetical approach in a comparative research, but

the resault was not too impressive(Bartolini 1983 196-198). The

idea pursued by Svensson may, however, be quite usefull, His
hypothesis could tentatively be extended not only to cover
electoral outcomes, but alse to include preceeding changes in

in the social bases of the parties., The following hypothesis



can now bhe formulated:.

2, Parties attempt to extend and intensify the membership
support as a response to threats, caused by changes in
their social bases or their declaining electoral success,

The hypotheses presented here will form the leading theme for

the empirical discussion in this paper, But before we can

proceed to the examination, the data must be presented.

3+ The data examinated

When discussing the results of this paper it is important to
note that the data covers only parties in the Finnish political
system. But the party system in Finland is not exceptionmal,
According to Giovanni Sartori's definition the party systems

in Finland as well as in Weimer Geymany, Iﬁaly, France fourth
and £ifth Republic, Chile to 1973, and the Spanish Republic
1931-1936 represented a polarized pluralism with a high degree
of fragmentation(Sartori 1976: 131-173). This partv fragmentation
can easily be examplyfied in Finland where the voters are repre-
sented by B to 10 parties in parliament at the moment{the number
varies depending on how parties are counted).

All the parties that are represented in parliament are, however,
not included in this examination, Three of the four biggest
parties have been chosen, The Communist party is excluded much
because of the deep conflict situation within the party, which
makes data collection for purposes like this difficult., The
socialist parties are represented by the Social Democratic party
and the non-socialist parties by the Center party(the former
Agrarian Union) and the conservative National Coalition party.
Al)l of these three parties are old and established, The Social
Democratic party was founded in 1899, the National Coalition
party's predecessor in the late nineteenth century, and the
Agrarian Union (from now the Center party) im 1906, the same
year when universal suffrage was introduced in the constitution.

All sufficient data has been gathered from the party archives,
The access to historical data is without doubt best in the

Social Democratic party, but the more closer we come to present



times the better the access to valid data from the non~socialist
parties becomes, However, it is quite complicated to compare
data between the parties. What data is systematically found in
one party is not necesseraly available in an other party's
documents, Briefly speaking the same problems of comparabllity
have occured in this study as in that made by Stefano Bartolini,
except for the first-ome on his list{Bartolini 1983: 177178},
All members of the Sccial Democratic party are individual and
not collective members. But whether to include women's party
units, youth organizations, mutualities and so forth is a
problem, If it possible a thumb rule has been applied that all
organizations which are represented in party congresses are
included., A stricter application would inm this case have been
impossible, Last, the accountancy methodﬁ vary between the
parties, as within parties during longer time pericods, which
utterly aggravates the interpretations,

4, Cleavages in party aligonments

A common feature of fragmented and polarized party systems is
that cleavage structures are organized and politized. According
to Giovanni Sartori's argumentations each ideological fraction
is inverseoly related to the number of parties in a system of
polarized pluralism, Therefore, if there are enough parties

to accomodate the ideologies, then the fractional divisions
will tend to coincide with. the party division(Sartori 1976: 102«
103), This statement can easily be applied in Finland, where
the number of parties is high and the electoral tresheolds is
low for mew parties entering the electoral arena,

The three parties discussed explicitly here, {raditionmally
represent the working class (SDP), the farmers (Center Party),
and the upper-class (National Coalition). This party division
covers the major cleavages in the Finnish sbciety; that between
classef and that between rural and urban areas. The cleavage
structure is also displayed in the composition of cabinets,
'Acoording to Sartori's arguments on polarized pluralism, gover-

ning is concentrated to the political center whereas the
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cpposition is bilateral({Sartori 1976: 132-145), Most cabinets
during the after world war period in Finland have been composed
of parties from the center (mostly the Center party) in coalition
with the Social Democratic party., The opposition has in gemeral
been represented by the Communist party on the left and the
National Ccalition on the right. In general the formation of
cabinets 1s complicated and governance is instable, which can

be exemplified by the fact that the country has been governed

by appro#imately fourty different cabinets during the after world
war period,

The cleavage structure, party system and govérnment instability
all indicate that there is a strong division between party
aligonments. But on the contrary, there is also tendencies that
are reverse to those discussed. Since the late 1960s the notion
of consensus has been a more common label for government politics
in Finland. The coalition parties have found a new neutral govern-
ment ideology to achieve in the welfare policy(Heiskanen 1977 44
-77]. In addition, it is not only the coalition rarties who have
embraced the welfare policy program, the same is valid for most
other parties. An other neutral issue is the official foreign
policy, All parties declare officially, both in prograws and
"policy making, loyality td the established foreign policy program,
and all parties with influence want to improve the Finnish~Soviet
treaty of friendship. |

'Before we can draw any conclusions about differences in party
alignments between cadre and mass parties, the significance of
changes in conflict patterns muat be examined, As Guonar SjSblom
puts 1it, a conflict pattern can be changed when a party decides
te politicize a particular question, Sjsblom explains this
phenomenon by dividing the conflict patterns in manifest and
latent cleavages. The manifest cleavages are politized by their
¢urrent actuality, whereas the latent cléﬁvages have lost their
topicality and can therefore be regarded as depoliticized, at
least for a limited time period. However, Sjﬁblom points out
that issues which have earlier been matters of conflict between
partiesa, but have later peen depoliticized, can continue to

play a role in the voters "party images" and also serve as
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general characteristics of the various parties{Sjsblom 1968: 180~
182).

The notion of consensus on welfare policy caﬁ quite easily be.
applied to the model of changing conflict patterns., This is
pessible since the Social Democratic party politicized the issue
of social security and social welfare already in its first party
programs. During the whole century up to late 19608 this question
has been a main issue for the Sbcial Democratic party, and like=
wise a source of conflict with other parties. Notwithstanding the
fact that the welfare policy issue has been depoliticized, the

Social Democrats have not lost their traditional image, as the

conservative Natiomal Coalition also maintains the image of
restrainment against social reforms,

The question of foreign policy, on the other hand, is more compli-
cated to apply on theses two party types, Until the beginning

of 19608 both the Social Democratic party and the National Coalie
tion were restrictive and even critical to the official friend-
ship policy towards Soviet~Union. Thi3 policy wae led and deve=
loped by the Center party with the support of the Communist
party. Thé National Coalition may still have some anti-Soviet
image in parliament, But the conservative party leaders have

gone so fur that they have established comnections with the
Soviet Communist party in order to change that image, and the
voters seem to have approved this new party strategy.

All in all, the poiarized_party.system wihich is strongly affected
by the cleavage structure is still prevailing, even though the
recent pollitical integration has moderated the party differene
tation. This consensus may; howevor, only be temporal or specified
to delicate policy issuea,-for exanple, Contrary, it is also
important to emphasize the existence of visible and invisible
politics, i.e,, the difference between public and private politics
In Sartori's argumentation this divergencé grows greater the

more & polity "abadons itself to outbidding, to irresponsible
opposition, and to ideological setting"(Sartori 1976: 143),
Refering to the argumentation above the consensus issue can

also be interpreted from that point of view, This is specially

- valid in more detaiied questions and in the field of foreign



policy just below the presidential level,

5o Contagion from right or from left

According to the arguments of Maurice Duverger the concept of
membership in mass parties has been imitated by other parties,
The well organized mass parties have served as a model for the
cadre parties, which indicates that there has been a wide cone
tagion from the 1eft{Duverger 1978:62-132), But in terms of
Leon Epstein nohody really needs the mass membership parties

in a modern society. The modern parties of today do not have

to fullfil the functions of education, information of political
events, and sccial events; and the membership subscriptions
aceount only for a minor part of the parties total expenditures,
These functions are now attended to more effectively by the

all encowmpassing educational systems in welfare states; the
social activities are sponsored by commer®ial interests, and
the parties get financiél aid from taxpayers, companies and
other external sources(E.)stein 1967: 257ff)}.,

If we in retrospect look at studies that cover comparable data
on membership development, there is at least slight evidence

for the arguments put forward by Epstein{Bartolini 1983: 182«

191 and Berglund&Pesonen 1981: 116-119). But the available

data is limited to mass parties examined.'so we have no wvalid
infformation on the cadre parties, i.e., is there any significant
tendencies for a contagion from the left? To pursue this gunestion
the following figures compare the three parties already dis=
cussed, '

Membership data from the pre war period is best available for

the Social Pemocratic party. In fact no valid and continuous
data can be presented of the nonw«socialist parties from that
period. The mapping of membership figures begins from 1899, when
Social Democratic party was founded, Valid figures for the Center
party begins in 1945 and for National Coalition in 1947, In the
pre~war period it was only the Social Demoératic party who had

a strong organization on mass basis, This does nét, however,
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imply that the other parties were totally unorganized. As we

can see in Figure 2 a lo¢al organizational network existed, but
the lack of membership data indicates tﬁat the loecal associations
were weakly knit. In fact, thesa'pre-wofld war organizations
corresponds closely to Duverger's notion of cadre and mass
parties. The non=-socialist parties were predominantly organized
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Figure 2, The local association figures of Social Democratic
party, Center party, and Natiomal Coalition
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and activated to prepare for electioms, whereas the Social
Democratic party had much more functions to perform within the
organizational network. The organizatlonal activity grew rapidly
before the break through of universal =uffrage in 1906 and the
civil war of 1918, or rather clasa war according to the contempo-
rary Soecial Democratic conception...
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In summation, there is no evidence that would indicate a
contagion from left mor from right. But the finding discussed
covers only the pre-world period, hence, c¢an the same conclusions
be drawn for the after world war period alsoc? There is no doubt
that the answer is no, but such an answer Is too unambiguous,
since the figures displayed can not be interpreted without a
comprehensive analysis, Let us therefore start with a discussion
of differentations in the organizational build-up, and then the
disparate meanings ofdﬁembership in local party associations,

The second world war was an adversity for most parties and their
local associations, but for the Center party the war was close
to & catastrophy, The constituency of east Viborg, which was

the most powerful organizational stronghold of the Center party,
was lost to the Russians, and the evacuated party supportexs
were scattered all over the country. Thus, the Center party had
to be reorganized to reach all the voters, and moreover, the
party had to maximize its votes in order to stay in govermment
office, The most comprehensive organizational enlargement of

the Center party started in the early fifties, as a leading
component in the presidential campaign to get Urho EekKkonen
elected(Virkkunen 1976: 62-71). The organizational extension
work proved to be efficacious, Kekkonen wom the election in

1956 and all other presidential elections too until he retired
in 1981,

This contagion from.the left also influented the conservative
National Coalition, as the party was reorgapized in 1950, Local
women and youth associations were equalized with the local party
organisations., Bach of these associations had now an equal right
to send representatives to party congresses. This criterion had
also been applied in the definition of membership for the other
parties in the previous figures. But the N#tional Coalition was
first to grant full memberéhip to these associated groups., The
Center party did not achieve this reform until 1975, and in the
Social Democratic party only a part of thgse local organizations
are represented in party congresses. Thus, the membership

eriterion is somewhat more narrow in the ‘Social Democratid party.
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Figure 3, Membership of Social Democratic'party, Centex party,
and National Coalition as & precentage of their votes

T T 1 et 1 B A o Ran i Daes am T TIY Lt B ol I e Iy a4 e -
| T T 54 PR LL B AT T T — L L e e o v =
wwl B ey t 1 [ i S T T 1 1 o T
+ - T rt S i i R I - T i rms . s g &
T 1 t z z rad ke o 1 N rr
1 : : i T i z T i i . T T
T + Ha) s +HTh T T sy B EAET ot 'f Tt T T
T T T T et ot 4 - +
= = - HE 4 H e Ly 11 T 3 o e gy — I
nar 1 i - t o n et iy - Y
am L4 g 2 Cmacon s T !
m - . — Tl = cx t H F
1 - + - T T = : i
[ 7 -
= T +1 1 Eals = =
e 1 T v i HT T
I L IT T onT L
- T r u
i ra m T T
T 4 I 1 : t T s il i T +—
i T m L7915 AW B T T
4 T + T
z N x
= L - St T — "
i EEEE - I
I n . . .
- i ruws s oy —
. - + v T
i T I o
1 o s e : . 4
= tT 2 e r
I + P B3 1
o Ly nary 1 t =
R - +
" o -
t : T 1 t it
H Ay ]
T T = r -~ : o + T
T T ;
o T T -
T T = n T
} n b4 , i T L T " T
v = - 1
T T o o -
T T = T T - T T + T
T 1 T i T i =T L T 1+
- T I bu gy 1 T T
::& X 1n X I =T
Tt = - T
’ | i
T I ' amn I T ——r
; e
' r— T
T '&5:""
s _ b iy *
aray - s
: i T
= x F ! 14 T+
I e
= i T -
=
f
: f= =
= T il o T
= SR :
e
e N ’ i
r
r . r T
i + Tt —H:
i o T tud
I y— .
- L -+ -
s T s
T T =+ =
o 18 s 9 M R o T
I S
b i T i - T
T i t Ty
1 H T T 1
¥ ;
— T -
i T
] i g
¥ o
¥ T
| Y
3 x [
; N oy b
I IR :
— [T P
= b =
-
- =17 r =
. — T T o
T T — Ty e n : *
: z > i = e i T —
“ p ————— o -
e e "‘;'E'—-—- et T s e o ) W o) St — eI — — T
= = T—=-% t — — ’
= - el + I Y™
H ah pw . b T m—— % sean] b T ] T s -t - o —- - e .
SN s : T 2 Ty T = e s s oy = e
11111 | BN i i 8 L o 1 | : ks + + iy += T - e i —
i R B T — 1 Fys S ¥ CR S S 4 | | ma S RS R S S s t —F

Source: Party data and Official Statistics of Finalnd XXIX A

The organizational reform in the National Coalition party resulted
in a statistical fallacy'in the common oc¢cCurence of multiple
membership. It was not until 1973 that this fallacy was removed
at least partly, because of the computerization of the membership
registers. In general the non-socialist membership registers

lagg behind the factual basis, whereas the Social Democratic
registers since 1974 are:more accurate (year of computerization).
During the period from early 19508 to 19773 the lack of statis-
tical data in the Social Democratic party is striking, specially
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tsoncerning local associations and their members. As well before
as after this period such data is most carefully documented, Why
this inconsistency? The simple answer is that within the time
period described the party suffered two organizational splits.
First, the exit of the communists which was strongest during

the socialist boom directly after the second world war. Then

a more-aerious split in the fifties when a new Social Democratie¢
party was created.lIt was not until the early seventies that

the party was reunited. During the years of internal division
membership and local assoclation figures were concealed from
publicity on propagandic grounds,

If we summarize the findings concerning the absolute membership
and associational development with membership as a precentage

of electoral outcome, we can learn what the effects of organie-
zations on party voting are. In fact, it seems quite obvious

that the impressive non-soclalist organizational build-up in

the beginning of the pefiod, did not have immediate effects on
the electorate, But the work was not in vain, even though the
effects on the electoral outcome were delayed., This was especially
valid for the National Coalition, which gained a rising electoral
support after a preceeding period of intensive organizational
build-up. In that respect the process corresponds with the

Social Democratic debute on the electoral arena in 1907.

The development is, however, quite different im the Center party.
'The organizational growth has continued and the members now
compose 58 per cent of the party votes. No other party can
display corresponding figures, the Swedish Peoples party comes
closest with a 40 per cent mewmbership of their votes(Sundberg
1985: £f)., In that respect it seems the Center party has deve-
loped in a reverse direction than the competing parties, But an
atientive reader may immediatelly raise the question, whether
the notion of membership:in the Center party is equivalent to

the other parties? |

Maurice Duverger has made an important concept when he emphasized
the difference in participation between memberships in three
distinet party types. The links of participation are interpreated
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by appl}ing the Ferdinand Tonnies classification of Gemeinschaft
and Gesellschaft to parties, In terms of Duverger the social
l1inks can be grouped in following three types:
*For some members, governed by tradition, ¢lass necessity, family,
local or professional habits, the party is a Community, For
others, who are attracted by poasible material advantages, by
the desire for political action, by a moral or idealistic imw
pulse, the party is an Association, For still others, who are
driven by enthusiasm, passion, or the dessire for communion the
party ie an Order: this is often the case for young or the
‘intellectual®{Duverger 1978: 127-128). '
A party is considered a Community when the Gemeinschaft link
predominate and an Association when the Gesellschaft link is
predominant. The conception of Order, on the other hand, is
more typical for totaliarian parties, As Duverger correctly
points out the types are not distinct, since the methods of
participation coincide. Nevertheless, the conception of Order,
which usually is amalgamated with Community, corresponds only
to the Communiat party a2s has explicitely been discussed by
Frik Allardt(Allardt 1970: 45-57). In our three party examples
we ¢an therefore exclude the Order type of parties, What remains
is the conception of Community and that of Association,

In Duverger's examples the socialist parties correspond to the
Community type, since they - at least traditionally - are typical
class parties. It is, however, apparent that the agrarian Center
party is better fitted to the Community type., In terms of my
arguments 1t is the only way to really understand the large
membership figures, The members are often farmers, and people
living in rural areas in the periphery. By their work as culti-
vators and landowners, the class position is well maintained.
Moreover, the life in remote rural areas is more traditional,

and the pressure toward uniformity is higher than in urban areas,
These party members are in Duverger's words borm into the
Community or belong to it automaticaily without consideration
{Duverger 19783 124-132) . ' '

In order to give this statement more empirical evidence, these
membershi.p figures of 1983 given by the parfies themselves are
related to Gallup data from 1984,
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Table 1. Party membership as a precentage of votes: recorded
party data from 1983 compared to Gallup data from 198k

1983 . 1984
Party data Gallup data
Center party 58 ' 23 -
National Coalition | 12 ' 15
Social Democratic party 12 15

The Gallup sample covers B8B83 valid replyes on this issue, of
which 186 have stated to vote on National Coalition, 150 on
Center party, and 239 on Social Democratic party. ’

Even though the Gallup sample 18 small, i# is striking how the
party data of the National Coalition and the Social Democratic
party correspond to the Gallup data, It can therefore be con-
cluded that the recorded party data from thesé'two parties is
valid, But what can be concluded about the membership data empha-
sized by the Center party? First, it must be underscored that
the recorded membership data is as well listed in the Center
party as in other non-socialist parties, The difference is -
however = that the Centér party members do not alway regard
themselves as members or even not knéw about their membership
in the local association. This controversy hinges crucially on
Duverger's notion of Community, since a rural village often
almost totally supports the agrarian Center party, or alterna-
tively not at all, The difference between a2 supporter and a
party member is floating; usually when one family member is
engaged in the local party association, the rest of the family
are also involved as more or less active members,

Both the conservative National Coalition and the socialist

Social Democratic party can rather be c¢lassified as representing
the Association type thén the Community type. This does not )
always imply that the Community type i3 totally eroded as a
variable in explaining the 1links of participation, at least not
on the local level, But the main feature is that these two
parties try to attract voters by offering material advantages.
These advantages are, however, not necessarily class advantages,
since eclass politics has lost much of its actuality in the
prevailing welfare society.
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6, Variations in membership support

The variations in membership support in the figures that are
displayed in Figure 1 can only to 2 limited extent be related
to a threat of delining electoral success, This is the unambi=-
guous conclusion if we confine us to examine only official
electoral statisties, However, according to my argumentation
the idea is good but the method must be improved, Then, what
is the point of confusion? A simple answer would be that the
figures of electoral outcome which are related to membership
data, both constitute a dependent and an independent variable,
In our example occupafion is the wvariable iith the highest
explanatory value in determining electoraloutcome. All changes
in the occcupational struecture therefore affect the ways people -
decide to vote. The party vote is in that respect a dependent
variable, But in the example above it serves as an independent
variable, which consequently reduces its informative wvalue,

Figure 4 serves as an example where the Cenfer party experiences
the threat of a coming declining electoral success, Howevexr, if
we study the electoral outcome from the election of 19190 onwards
approximately every tenth year, the evidence can hardly be

found te indicate any threat of electoral loss, In faect, the
alections have proved to be an occasion where the voters time
after time have showed their loyalty to the party. Therefore

the electoral stability has been very high and the volatile
voters relatively few, But the figures give a false sence of
safety if we do not consider the effects of the change in the
sector of agriculture,

In 1919 the gap between the percentage of votes for the Center
party and the percentage of population working in the agricul-
tural sector was as high as 50 per cent, Since them, the .gap
has been narrowed cqntiﬁuosly and very rapidly after the second
world war. In the 1970s the development led to the finmal peint
where the Center party line of electoral support crossed and
exceeded the line of population in the agricultural sector.

What causal inferences can be drawn this development? First,
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Figure 4, Percentages of total votes casted foy Center party
compared to the economically active population imn
agriculture and forestry
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in the pre war period the party had an almost limitless market
of potential voters in the agrarian dominated society. Then
there was no need for a strong party organization, since the
socioweconomic structure and the predominant agrarian culture
were in favour of the party. In addition, no other competing
party in the pbon-socialist block constituted a real threat;
their weak party organizations were pot even prepared to compete
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but rather to cooperate in order to restore the national unity
after the civil war in 1918,

Second, in the after world war period the situation changed
radically. The Center party had strong intentions to stay in
goverpment and to extend its political influence even though

the traditional social bases of vote recruiting were rapidly
declining. The party responded with a strong organizational
build-up as we have learned from the pervious figures, Moreover,
this builde-up proved to have impressive effects on the electoral
outcome, and totally new groups of voters were included to

the multitude of party loyalists. The process can only be under-
stood against the background of a coming elebtoral threat, In
that respect the agrarians behaved in a similar way as the
Swedish-Finns had when their ethnicity and political influence
were threatened by the Finns, The stronger the threat the more
important the ethnic organizations and the stronger the loyality
to them(Sundberg 1985: ff andbriefly in Sundberg 1984: 91-108).

In the following table G;liup data from 1948 and onwards has
been used to exemplify changes in the social bases of the voters,

Table 2., Party voting and changing occupational structure

SD!" Cendor « National’ - SIP  Conter Natiemal

Parly  Goelitics . Party  Coslitien
Mameders, owners Y’ 3 9 22 Lower vhite 7 2 26
ef snterprices, we 3 9 - callar sne a 23
higher white coller 1966 3 4 35 ployess % 2 3
esployeas L' 7L 4 24 23 b4 a0
Lo S | L 44 2% 1% 26
Yorkers 1948 76 16 25 Farsers 7 81 27
we 8 G 23 5 8 19
1966 ™ 8 20 7 12
w4 & 27 4 ‘ﬁ ¥
e % B 0w 30 9

Source: Reports from the.Finnish Gallup and computer runs made
at the Department of Political Science University of Helsinki
Even though it is quite appareant that the occupational classiw
fications include, at least to some degree overiappings, the
table fullfils its function. To be sure'on ﬁhe safe side though,
it is better to talk about tremnds rather thanexact percentage
figures, Nevertheless, we can make the unambiguous conclusiocn
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that the rapid decline in the agricultural'sector has been
compensated with votes from the working class, and in a lesser
extent from the lower and higher white collars, Conversely, the
Social Democratic party has lost support in the working class,
and competes strongly with the conservative National Coalition
of votes from the lower white collars. The National Coalition
has also lost support from the farmers but these votes has been
compensated with an expanding success among the highex and
lower white cocllars,

Summing the findings we can conclude, that a threat of a coming
electoral decline according to the hypothesis, can only be
applied to the Center party. But does this imply that the
National Coalition and the Social Democratic party were not
exposed to this threat? Well if we 100k at the after world

war development the National Coalition has gained a steady
electoral success, and in the elections of 1983 the party won
22 per cent of the total votes cast, The development of the
electoral success has been less smooth for the Social Democratic
party, much depending on organizational splits in the party,
Nevertheless, with an electoral outcome of 27 per cent in the
election of 1983, the party is the biggest on the electoral
arena.

The main determinant of an occurring or a not existing threat

is connected to the electoral market. As we have learned from

the Center party the rate of threat grew in analogous proportions
to the shrinking of the traditional supporters on the electoral
market. But the declining sector of of agriculture and forestry
was not a catastrophy for thé conservatives or the socialists,

On the contrary, the market was expanding with the rapid decline
of the primary sector, since the decline enabled a corresponding
growth of the secondary and tertiary - sectors. The organizational
growth in these parties must necessarily be combined with the
urbanization process. In short, the parties and their organiF
zations followed the wave of migration and moved into the towns,
which they already controlled. To exemplify in numbers: im 1945
the Social Democrats got 65 per cent of their votes from rural

areas, whereas the figures for the Compnunists were 66 and for
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the National Coalition 52. In 1970 the corresponding figures
were 33, 44, and 32 percentages respectively.,

But how about the Center party? In 1945 as much as 82 per cent

of its votes came from the rural ﬁraas, and in 1970 the figure
was 84 per cent. Of these figures we can conclude that the Cemter
party has been and still is a rural party. To put it in an other
way, when other partiea moved into towns the Center party uti=-
lized the empty space by recruiting new members and supporters
not only from farmers but from all categories of employees and
employers that stayed behind in the countryside. After this
alteration the Center party is the supercililiously biggest party
in the rural areas. Since 1970 the changes are small and depending
on the many municipality smalgamations during the 1970s, it is
more complicated to differ between rural and urban areas,

T The impact of parties: a concluding discussion

From the previous discussion we can wmake the important conclusion
that the impact of parties on territorial .votirg is a core
variable that often has been neglected. However, it is likewise
important to underscore that the impact of this variable varies,
depending on differences in party types and in disparate market
prospects between competing parties. The following discussion
will briefly evaluate the findings made in this paper and

connect them to some general observations made in this field,

' in order to provoke mew attempta of research om pelitiecal
parties. :

If we restrict our party comparision only to include figures
of membership and the network of local associations, there is
no doubt about an existing contagion from the left. This does
not, however, imply that ths former cadre parties now have
developed into genuine mass parties, Based ﬁpon the same
assumptions we can also conclude that the mass parties have
been, exposed to a contagion from the right, Well then, is the
outcome a catch-all party?'Firstly, in terms stressed by Otto
Kirchheimer the catch-all parties have reduced their ideological
baggage. Our findings are somewhat contrary on this point. The
polarized party system gives space to deep conflicts in party
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alignments, But there is alsc tendencies towards conformity
and consensus, The answey may be that the concept of consensus
is only temporal or that the party system really undergoes a
transition. In short, we can neither confirm nor reject the
statement, since ther is mot enough of necessary empirical

ovidence,

Secondly, Kirchheimer emphasizes that the leadership groups

have been strengthened at the top of the parties, which reduces
their identification with the goals of their own party organi-
zation. In additien, the role of the individual party member

has also been downgraded. Corresponding findings have also

been made in Finland, Géran Djupsund has stressed that there

is a growing gap betweenm party wmembers, The expansion of the
party organizations have created an elite that is highly skilled
and specialized to deal with issues concerning most different
sectors of society, and which is capable of handling the internal
party affairs of preparation, planning, impiementing etc{Djupsund
1979: 145-161), Moreover this elite is less dependent on the
common party members since the subscription pays cover only a
minimal part of the party expenditures. An overhelming part

of the budgets are composed of officieal financing(Rantala 19823
46-48), ‘In that respect the party top is more independent of
their members, but conversely the financial aid has increased
their dependence on the state anthorities of which they tend

to be a part, )

On the basis of this paper it is quite difficult to draw any
conelusions concerning an eventual differentation within parties,
But as the society'in general has become more specialized and
skilled, it would be suprising if the parties.are rendered un-
touched, Furthermore, the most recent Gallup data indicates

that the difference beiween party members.and voters is not wide
either concerning social class or type of occupation. Joharn P,
Olsen has made similar observations in Norway; and he goes further
by demonsitrating how thé socio-economical'gap is wider between
the participants in "grass root" citizens! initiatives and

common voters than between party members and voters(Olsen 1987t
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19-38}. But how capn this be connected to the discussion of party
elitism and downgrading of individual party members?

According to my arguments the likelihood for elitism is much
greater within parties which are not at all or very weakly -
organized outside the party top, whereas the tendency is reverse
in parties which are organized on mass basis, This implies that
these parties discussed here are guite well controlled by their
members, But conversely new and very successfull parties tend

to be much more elitist, Hence, in respect to ordinary party
members the 1ea&ership has weakened in comprehensive organizations
but their connection to the voters has grown wider, Thus guite
oprosite to Kirchheimer's arguments the role of the individual
party memhef has rather been upgrading than downgrading.

This tendency is even more pronounced im Finland where the
municipal democracy needs people i.e. party members, to achieve
governing in the municipal assemblies and explicitly in the
multitude of municipal boards, Finland is divided in k61 muni-
cipalitier of which most are very small, To really understand

the importance of local democracy for the'party organizations

it can be examplified by the fact, that in the very smallest
municipalities the entire population would be not encugh if

all seats of government would be filled with different people.
However, the rTule is that the rate of seats derrease in proportior
to the growlng size of the municipalitis(?ystynen 1965 50-317).
Moreoveyr, each representative has his or her personal deputy,

In practice all these reprosentatives and deputies are party
members, This is one of the main reasons why parties need so
much members, otherwise'they have no chanCe of achieving power,
The second reason is economical: The municipalities pay remume-
rations to participants in the sessions, of which they pay .
between 10 to 30 percéntages to their locﬁl party association.
The amount varies depending of which party they belong to and
how the party finances are achieved, |

Thirdly, Kirchheimer stresses that there is a tendency of deemw
phasising the social class base of the party or the denominatio-
nal ¢lientele, in faver of recrujiting voters among population.
at large. Due to my my c¢onceptions the statement can not be
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testified without connecting it to the question of market and
territory. The case of the Center party'aervés as a good example,
where-.the electoral market is threatened by a rapid decrease in
the sector of agriculture and forestry. But instead of yielding,
the party achieved to keep ite territorial strength by encom-
passing voters from all social classes. The party had tranaformed
from a typical agrarian party to a party of raral defence for

all those rural residents who felt disregarded in the tremendous
urbanization that took place during the after world war period.

The best example, however, to suit Kirchheimer's statement are
the new protest parties who are often led by charismatié leaders
that have a strong appeal to various kinds of diszatisfied
people, As in the temporal case of the Center party, the protest
parties are constantly threateﬁed by a coming electoral defeat,
The market views are different for the National Coalition and
the Social Democratie party, since the soccial bases of thier
electoral success have been steadily growing., Hence, the neeaed

to appeal tc other social classes for electoridl support is less
pronounced.

qurthly, and the last point in Kirchheimer's list, is a tendency
to secure access to avariety of interst groups. The reason could-
be financial but mestly the aim is to secure electoral support
via interest group intercession. In the case of Finland there

is much evidence to the parties close comnections to the interest
organizations. Traditionally this link exists between the
Sociglist parties and the workers trade unions. But there is

also a close connection between the Center party and ther farmers
producer's co~operation, Also the other trade unions are more or
less politized, though nor dominated by one party. All in all,
the Finnish society is very highly politized, and party members
are elected in mnetwork of different co-operations. Party members
are also employed on.poli#ical Teasons to the service of the
state and the municipalities, By doing so the party members get
publicitiy and their parties gain more visibility which is a

necessity for electoral success,

In sum, Otto Kirchheimer's catch-all model can not without
modification be applied to the parties in Finland, On the other

1
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hand, it is apparent that the parties here studied have deve-
loped both their organizations and their activities towards
higher uniformity., More clearly, the socialist mass party has

to some extent been demassified, whereas the traditiomal
non-socialist cadre parties have overloaded their formerly weak
organizational structures, However, there is still differences
in their internal organizations which can not be discussed here.
Much of the activity of the party members is though very similar
for all members, since a considerable part of these activities
are performed outside parties, In that respect both the parlia-
mental democracy and above all the local democracy have affected
the parties development towards uniformity. But this does not
necessarily imply that thelr pelitics stand generally an a more
conform level today than before,
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TERRITORIAL VOTING PATTERNS AS A LASTING PHENOMENON

Einar Berntzen and Eugenia Salveador

The aim of the workshop was to analyse the patiterns of

evolution of various western political systems, putting
special stress on hypotheses referring to the variation
and/or stability of particular geographical voting
configurations, with a view to establishing & generic
frame of reference for cross~national comparison.

The feollowing papers were presented:

E. Spencer Wellhofer: Two Nations: Class and Periphery
in Late Victorian Britain. 1885-1910.

~The paper tests & series of hypotheses on the mobilization

of eclass voting in late Vietorian Britain. This

econtribution is c¢learly the result of thorough data-

gathering and applies a very sophisticated technique of
anglysis, wviz. soft path modelling as developed by Herman Wold
and his associates. The discussion centered on the relationship
between the verbal conclusions and the parameters in the
quantitatively evaluated model. Some raised doubts about the
edvantages of using such a sophisticated estimating technigue
wvithout showing beforehand that more simple methods will not

do the job equally as well.

Jan Bundberg: Demassified Mass Parties Or Overloaded Cedre
Parties? The impact of parties on territorial

voting,

Sundberg”s paper "opens up the door" to a.much needed
rethinking of the concept of party orgenization. The paper
says very little about the persistence 6f territorial voting
Patterns per se in & general sense, but shows by example how
parties can attempt to maintain a territorial base while

eltering their appeal(e.g. the Finnish Centre Party).

=



David Broughton: Territorial Voting Patterns and Federal
Political Systems: A Compariscn of the
Federal Republic oflGeimany eand Canada,
1955-1985. |

According to Broughton the German federal political system

is strongly integrated. This fact is reflected in the

voting pattern where there is only a slight difference
between the electoral outcome on the provineial level
compared to the fedefal level. The situation is guite
different in Canada. The provinces are loosely tied to the
federal government, and the electoral outcome on the
provinecial and federal levels clearly reflects this ~
situation. Broughton made an interesting point by emphasizing
that the division between the province of Quebec and the

rest of Canada cannot be dicotomized without considering that
the rest of the Canadian provinces also are very
differentiated. Therefore, the parties do not reflect the
prevailing class or other eross-cutting cleavages but rather
interests that are based on the concept of territory.
Moreover, the electoral laws of Cansadsa suppert such a
development whereas this is not the case in the Federal Repudblic

of Germany.

Otteo Schmitt: Stabilit€ du comportement électoral sux
Pays~Bas 4e 1912 % 1939: un essai de

géographie politigue.

The paper describes the extraordinary stability of the -Dutech
territorial voting patterns'during this period. The analysis
pertains to only a part of the country,.sihce comparative
electoral statistics were not available for the entire

national territory.



Annie Laurent: L”Action des Espaces Légaux sur le Vote.

The paper analyses the impact of different spatial frames

of reference on territorial voting patterns. Since the
introduection of universsl suffrage legal rules define the
conditicng of the vote and of politicel representation. These
rules organize the legal spaces which can be ascertained

at three levels: material space{where the voting act takes
place), aggregate space(administrative divisions, constituencies
snd institutioeal space(the spatial frame of reference of the

competence area of the elected orgen or institution).

Relf Nef: ZElection and Referenda-Cleavages in Contemporeaery
Switzerlend: Historieally Frozen Simplicity Vs.
Variable Complexity?

The paper brought forth discussion of theory and method of
cleavage/party alignments and the measurement of change in
these dimensions. Of particular interest would be across-—
tinme analysis of the decey of partisan voter alignments
influenced by changing values expressed on the referends.
Discussion of methodOIOglcel and measurement issues focused
upon questions of ecological fallacies, construction of the
value factor scores and the aggregates of unweighted units of
analysis. The paper and the ensuing discussion provided san
excellent focus on the endurance of tefritoriel dimensions

of s0¢igl e¢leavage.




Ingemar Worlund: Party Organization As A Determinant Of

Regional Voting Patterns.

Ingerar Woriund{Umed) presented a paper co-written with

Sten Berglund(Helsinki) which looked at the impact of party
organization as a8 determinant of voting patterns for the
Social Democraets and the Liberals in two regions in the

north of Sweden{Norrbotten and Visterbotten). The analysis
attempted to use ecological data to explain voting

behaviour in the two aress by constructing a model which
inecluded commonly used socio-economic indicators es well as

& measurement of party orgenisation in terms. of party
membership. The subsequent discussion focused on the need
to”ﬁéégigp the operationalization of the concept cof party
organisation beyond reliance purely on membership figures to

' encompass other potentially relevant factors. The consequences
for parties of attemptiﬁg to expand their appeal beyond their
“core" areas of electoral strength and the need to take

account of social changes in each ares were salso debated.

Dominique Joye: Geographie des Comportements Politiques

en Sulsse.

This paper sets out to show the main dimensions-that
constitute the politicel map of present day Switzerland.
The paper coﬁcluaes that the Swiss political geography has
hardly changed over the past century. The author suggests
that explanations of this stability must be sought by

combining different levels of anslysis.
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Haerold D. Clarke: Partisan Inconsistency and Partisan
Change in Federel States: The Case

of Canada.

The paper investigates the extént te whiech inconsistent
partisan attachments scross different levels of the

Canadian federal system establish conditions which

facilitate relatively rapid change in seemingly well
established territorially differentiated voting patterns.

The data sets used in the analyses are based on surveys
{penels) with national samples of the Canadian electorate
conduected immediately after the 197&,1979, and 1980 federal
elections. The paper concludes that despite considerable
aggregate stability over the period encompassed by available
survey data, federsal and provineial party identifications are-
not strongly correlated with region or other socisal
cleavages. Moreover, at the individual level, party
identification displays impressive levels of instability over

even relatively brief time intervals,

Eugdnia Salvedor: The Geographiceal Stability of Voting

Patterns. Reflections on the Case of Spain.

There are serious difficulties involved for the study of
territorial voting patterns in Spain, due to several long
interruptions in the country”s democratic devlopment. The
existence of “Caciquismo"(political bossism) in wide areas
of the country well into the twentieth century invalidates
comparative electoral analyseé before 1930. The paper thus
concentrates on the city of Barcelona, while making
references t¢ BSpain as & whole.

Througheout the three pefiods analysed, 1901-23, 1936-39,
end 1977-82, important echanges took place in the parties
occupying the political scene. Nevertheless, it is possible

to follow the persistence of certain fundamental cleavages



with their corresponding territorial fiefs.

However, as the ensuing discussion showed, there is

& need for a structurel model that would allow us to
make predictions about the evolution of future Spanish,

or Catalan, voting patterns.

Francesc Pallarés i Porta: 1936-1977: Change and Continuity
in Electoral Behaviour in the
Province of Lleidsa.
The paper sets out to demonstrate that the socializing
effects of the Franco regime, family and community transmission
of "historical loyalties" and the process-of socio-econonmic
transformation constitute the three poles around which
¢current political alignments in Lleida are based. The
discussion centered around the problems of level of analysis
and the operationalization of the dependent variables.
Despite the forty year interruption of the democratic
process, there is & high degree of continuity in terms of
broad political "tendencies"(left, right and centre).
Political party organizations change but territorial voting
patterns persist.

Iiias Nieolacopoulos: La Géogrephie des Forces Politiques
en Créce depuis 19Tk,

The peper describes Greek territorisal votlng patterns 51nce
the restauration of democracy in 197k, At the level of
politicel "families" (left, right and centre) there has been
great stability in Greek .politics. With regard to the
territorial distribution of the vote, tﬁere has been a

tendency towards =& nationalization of the vote.
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« » - NEIL COLLINS : Dublin "
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¥- C.RALLINGS and M.THRASHER : Size and Democracy in British Local Gvernment.
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METROPOLITAN GOYERNMENT PROGRAMME

{The session of Tuesday March 26 starts at 9.30 a.m. Other sessions at 10.00 a.m.)

(Lunch may be one hour later than stated in the General Programme)

Tuesday March 26
Meeting at 9.30 a.m.

Opening address by Mayor Maragall
Presentation by E. Buschor

Presentation by J. Anglet and L. Carreno

Lunch

Presentation by K. Coombs
Presentation by N. van Eck

Thursday March 28
Paper by E. Lee

(discussant: Rallings/Trasher)
Paper by M. Goldsmith/H. Wolman
{(discussant: Dente)

Paper by M. Bassand/D. Joye
(discussant: Vigneron-Zweltkoff)

Lunch

Excursions

Saturday March 30

Paper by Rallings/Krasher
(discussant: Larsen)

Paper by Zweltkoff
(discussant: Cuchillo)

Paper by Wollman
{discussant: Hanf)

End of Workshop

Workshop Secretary: Helge Larsen

Wednesday Mardch 27
Presentation by B. Rold Andersen
Presentation by R, Hale

Paper by K. Young

(discussant: Woltmanpn)
Lunch

Paper by J. Sharpe
(discussant: Bransdal)

Friday March 29

Paper by Cuchillo

(discussant: Bassand/Joye)
Paper by Collins

(discussant: Sharpe)

Paper by Bransdal

{(discussant: Goldsmith/Wolman)
Paper by Dente

(discussant: Young)

Lunch

Paper by Hanf
(discussant: Lee)
Paper by Larsen
{discussant: Collins)
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THE SIGNATORY GOVERNMENTS: MEMBERS OF THE COUNCIL 0F EUROPE,

CONSIDERING THAT THE AIM GOF THE COUNCIL OF EUROFE 18 To ACHIEVE A
GREATER UNITY BETWEEN 175 MEMBERS FOR THE FURFOSE OF SAFEGUARDING
ANE REALISING THE IDEALS AND FRINCIPLES WHICH ARE THEIR COMMON
HERITAGE»

CONSIDERING THAT ONE ©F THE METHODS BY WHICH THIS AIM 15 T BE
ACHIEVED IS8 THROUGH AGREEMENTE IN THE ADMINISTRATIVE FIELD,

CONSIUERING THAT THE LOCAL AUTHORITIES ARE ONE OF THE AIH
FOUNDATIONS OF ANY DEMGURATIC PUiIT Cal. RECGIMES

CONSIDERING THAT THE RIGHT OF CITIZENS 7O PARTICIPATE IN THE CONDULCT
OF PUBLIC AFFAIRS 15 ONE OF THE DEMOCRATIC PRINCIPLES THAT ARE SHARED
BY ALL THE MEMBER STATES OF THE COUNCIL OF EURGPLE

CONVINCED THAT IT IS AT LOCAL LEVEL THAT THIS RIGHT CAN BE HOST
DIRECTLY EXERCIGED.

CONVINGED THAT THE EXISTENCE OF LOTAL AUTHORITIES WITH RESL
RECPONEIBILITIES CAN PROVIDE AN ADMINISTRATION WHICH I8 BOTH
EFFECTIVE AND CLOSE TO THE CITIZEN, |

HWARE THAT THE SAFEGUARDING AND REINFORCENENT 0F LOCAL SELF-
GUVERNMENT 1N THE DIFFERENT EUROPEAN COUNTRIES IS AN IMPORTANT
CONTRIBUTLON 70 THE CONSTRUCTION GF A EURUSE BASED ON THE PRINCIPLES
OF DENOCRACY AND THE LECENTRALISATION OF POWER, .

ASSERTING THAT THIS ENTAILE THE EXIBTENCE OF LOCAL AUTHORITIES
ENDOWED WITH DEMOCRATICALLY CONSTITUTED DECICION-MaKInG BODIES AND
PUSSESEZING & WIDE DEGRED OF AUTONOMY WITH REGARD TO THEIR
RE%ﬁUNSIBlLITlEBs THE WAYS AND MEANS BY WHICH THOBE RESPONSIRILITIES
ARE EXERCISED AND THE RESQURCES REQUIRED FOR THEIR FULFILMENT.

HAVE AGQGREED AR FOLLOWS @

THE CONTRACTING PARTIES UWDERTAKE TO CORSIDER THEMSELVES BOUND BY
THE FOLLOWING ARTICLES IN THE MANNER &ND TO THE EXTENT PRESCRIBED
IR ARTICLE 11 OF THIS CHARTER (23, '

RTICLE 4 @ LEGAL &KL CONSTITUTIONAL FOUNRDATION FO8 LOCAL
SELF-GOVERNRENT

THE PRINCIFLE OF LOCAL BELF-GOVERNMENT SHall BE REQOENISED Iw
DOMESTIC LEGISLATION: AND WHERE PRACTICAELE IN THE (ONSTITUTION,

ARTICLE 2 @ CONCEPT OF LOCAL SELF~GOVERNMENT

1. L3CAL STLF-GOVERNMENT DENOTES THE RIGHT AND THE ARILITY OF
LOCAL AUTHORITIES: WITHIN TRE LIMITES OF THE LAX: TO REGULATE AND

RAaRAGE A& SUP"T&N?I&L EHARE OF PUBLIC AFFAIRE UNDER THEIR OWH
ReSPONSIBILIYY -A4ND IN THE INTERESTE OF THE LOCsl POFULATION.

GHT BHALL BY E¥E

SRZIBED Ieg
MEMBERE FREELY ELE{TEDR ?E BARIG OF
o UNIVERBAD SUFFRALE, PRELE CUTIVE OREAKS
5 COTe THER. THIE PROVIGION SHALL Is ND wéY A.rhf* RECOURSE
L %b“tW“ lrb OF CITIZENGs REFERENDUNE OR ANY OTHER FORK OF RIRECT
CITIZIEN PARTICIFATION WHERE IT IS

SERMITTEDR BY ETATUTE.
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ARTICLE 3 : SCOPE OF LOCAL SELF-GOVERNMENT
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i THE BASIC POWERS AND RESPONSIBILITIES OF LGCAL AUTHRRITIES SHALL

BE PRESCRIPED BY THE CONSTITUTION OR BY STATUTE. ‘
PROVIGION SHALL NOT PREVENT THE ATTRIBUTION TO LOCAL
OF POWERS AND RESPONSIBILITIES FOR SPECIFIC PURPOSES IN ACCORDANCE

WITH THE LAW.

3. PUBLIC RESFONSIBILITIES SHALL
FREFERENCE 2Y THOSE AUTHORITIES
ALLOCATION OF RESFONSIBILITY T&
THE EXTENT AND NATURE OF

ArD ECONOMY.

4, POWERS GIVEN TO LOoCal

WHICH ARE

AUTHORITIES BHall

sENERALLY

E EXEPC}
CLOGEST T0 THE Cl1TIZEK.

ANDTHER AUTHORITY SHOULD WEIGH UP
THE TASGH

HOWEVER »

WITH REGARD TO

BED

TH1S

[
[l

AUTHORITIES

2. LOCAL AUTHORITIES HHalkl s WITHIN THE LIMITS OF THE LAWs HAVE
FULt GISCRETION TO EXERCISE THEIR INITIATIVE
MATTER WHICH IS NOT EXCLUDED FROM THXZIR COMPETENRCE NOR AthbNrd
TO ANY OTHER AUTHORITY.

ANY

AND rEBUIHEMENTS OF EFFICIENCY

RORMALLY BE

FULL AND
CENTRAL

[l il A
?‘_C N ‘t

_____

EX{LUSIVE, THEY MAY NOT BE UNDERMINED OF LIMITED BY ANOTHER.
i REGIONAL s AUTHORITY EXCERT A5 PROVIDED FOR BY THE AW,

&, WHERE PUOKEES AFR GaTel T THEY Y & CENTRAL OR B
ESTHORITY s LOCsL Al TP}szl_E GHALL ¢ 18 80 FAR AS ROSLIBLE
ALLDWED DIGCRETION IN ARAPTING THE EXERCISEE OF THEM To LDC AL
CONBITIONS, :

&, L0CEL AUTHORITIES
DUE TIME AND IN AN AFPROFRIATE WAY IN THE PLANNING ANL
MATTERE WHICH CONCERN THEM D

Mk ING ?ﬁ“LESSEC rOR

ARTICLE 4 @ PROTECTIOGH OF LO{AL

ShALL BE

I-ﬁ- [k

CONGULTED. IR
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CHANGES IN LOCAL AUTHORITY BOUNDARIES SHALL
PRIOR CONSULTATION 0F THE
BY MEANS OF A REFEREWDUM WHERE

ARTICLE 5 : ADEQUATE ADMINIGETRATIVE GTRUCT
THE TABKS OF LOCAL

. WITH

AUTHORITIES MUST BE ARL
ADMIMISTRATIVE CTFJFF”H
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3. ANY FUNCTIONS AND ACTIUITIES HHICH ARE DEEMED INCOMPATIBLE WITH

THE HOLDING OF LOCAL ELECTIVE OFFICE SHALL BE DETERMINED BY STATUTE
- OR FUNDAMENTAL LEGAL PRINCIPLES.

ARTICLE 7 * ADMINISTRATIVE SUPERVISION 0OF -LOCAL AU[HORITIES’
ACTIVITIES
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1. ADMINIGTRATIVE SUPERVISION OF LOCAL AUTHORITIES CAN ONLY BE
EXERCISED ACCORDING TO SUCH PROCEDURES AND IN SUCH CABES AS ARE
PROVIDEDR FOR BY THED CONSTITUTION OR BY STATUTE. :

2, ANY ADMINISTRATIVE GUPERVISION OF THE ACTIVITIES OF THE LGCAL
AUTHORITIES BEALL NGEMALLY AIM ONLY AT ENSURING COMPLIANCE WITH THE
LAW AND WITH CONSTITUTIGHAL PRINCIFLES. ADMINISTHATIVE SUFERVISION
MAY HOWEVER BE EXERCISED WITH REGARD TO EAPEDIENCY BY HIGHER LEVEL
AUTHOREITIES IN REGPECT OF TASKE THE EXECUTION OF WHICH 1S DELEGATED
T¢ LOCAL AUTHORITIES.

ADMINISTRATIVE SUPERVISION OF LOCAL AUTHORITIES SHALL BEX
XERCISED IN BUCH A WAY AZ TO ENGURE THAT THE IWNTERVENTION OF THE
CONTROLLYNG AUTHORITU IE HEFT IN PROFORTION TG THE IMPORTARCS OF
THE INTERESTE WHICH IT IS INTENDEDR 79 PROTECT.

v I Cad

ARTICLE & & FINANCIAL REBCURCES OF eBCAL AUTHORITIES

1 LOCAL AUTHORITIES BHALL BEZ ENTITLED. WITHIN HNATIONAL FfﬁNﬁﬁi’
FOLICY s T ADESQUATE Fidak{lal RESQGURCES OF THEIR 0N OF WHICH THEY
MA&Y DISPOEE FREELY WITRIN THE FRAMEWORH OF THEIR POWERS,

£ LOCAL AUTHUGRITIEST FIRANCIAL REBQURCES SHALL BE COMMERSURATE

Wi¥H THE RETFORGIBILITIEER FROVIDED FOR BY THE CORSTITUTIOR AND THE
_ : .
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3. PART AT LEAST OF THE FINANCIAL RESOQURCES OF LOCAL AUTHORITIES

SHALL DERIVE FROM LOCAL TAXES AND (HARGES OF WHICH, WITHIN THE

LirMlYE OF SYTATUTE, THEY HAVE THE POWER TO DETERMINE THE RATE.

4. THE FINANCIAL EYSTEMS ON WHICH RESCURCES AVAILABLE TO L0CAL
AUTHORITIES ARE BAGED JHALL BE OF A SUFFICIENTLY DIVERSIFIED AND
BUCYANT NATURE TO ENABLE THEM TO KEEEP FACE AS FARE AZ PRACTICALLY

OSSIBLE WITH THE REAL EVOLUTION DF THE COBT OF CARRYING OUT THEIR
T&SHS.

'
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5. THE F”JFECTTUW OF FINANCIALLY HEAKER lW!AL AL lHQRETIES CALLS F0R
THE INSTITUTION OF FINANCIAL FQUALISATION PROCEDURES OR EQUIVALENT
MEASUHER 'Hlfu akk U“qjhwiu TO CORRECT THE EFFELTS OF THE UNEGUAL
PISTRIBUTION OF PrTFthﬁ‘ SOURCES OF FINANCE AND OF THE FINANCIAL
FURDEN THEY MUST SUPPORT. SUCH PROCEDURES R MEABURES SHALL NOT
FIMINISH THE EESCEETION LOCAL AUTHORITIES MaAY EXERCISE WITHIN THEIR
OWN SPHERE OF REGFONSIRILITY. '

& Lafal, AUTHORITIES SHaLL BE CONSUL TED: LN AR APFROFRIATE MANRKNEF
ON THE WAY IN WHICH REDISTRIRUTED RESOURCES ARE TO BE ALLOCATED TO
THEHR,

*
7 &% FAR AR POIGIELE, GRANTS TO LOCAL AUTHORITIES SHALL WOT RE
EARMARKED FOR THE FI\ﬁhﬁlﬁﬁ OF SPECIFIC F FOIJECTS, THE PROVISION OF
GRART Shollp NOT VE THE BARIC FREEDO® OF LOCAL AUTHORITIES 1O
EXERCLBE FoOLICY Bl%inEfTﬁﬁ WETHIR THE IR @EN JURIESICTION,

B OF BORROWING FOR CARITAL InVEBTHENT« LOCAL
FAVE ACCESS To NATIORAL CARITAL MARKETS WITHIN THE
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- ARTICLE § & LOCAL AUTHORITIES' RIGHTS TO ASSOCIATE
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- 1. i.OCAL AUTHORITIES SHALL BE ENTITLED. IN EXERCISING THEIR POWERS:
- T0 CO-OFERATE AND. WITHIN THE FRAMEWORK OF THE LAWs TO FORM CONGORTIA

WITH OTHER LOCAL AUTHORITIES IN ORDER TO CARRY OUT TASKS DF COMMON
INTEREST.

2. THE ENTITLEMENT OF LOCAL AUTHGRITIES To BELONG TO ASSOCIATIONS
FOR THE PROTECTION AND PROMOTION OF THEIR COMMON INTERESTS AND TO
BELONG TO AN INTERNATIONAL ASSOCIATION OF LOCAL AUTHORITIES BHALL BE
RECOGNISEDR IN EACH STATE. :

A, LOCAL AUTHORITIES SHALL BE ENTITLEDs UNDER SUCH CONDITIONS A5
MeY BE PROVIDED FOR BY THE LAWs T $O-OPERATE WITH THEIR COUNTERPARTS
In OTHER COUNTRIES.

ARTICLE 49 ¢ LEGAL PROTECTION OF LOCAL SELF"GOvERNHENT

LOCAL AUTHORITIES SHALL HAVE THE RIGHT 0OF RECOURSE 710 A JUDRICIAL

REMEDY WHICH WOULD SECURE FREE EXERCISE OF THEIR POWERS AlkD RESPECT
FOR SUCH PRINCIPLES OF LOCAL SELF-GOVERNNENT AL ARE ENSHRINED IN

C DOMESTIC LEGISLATION OF THE CONWSTITUTICH.

{11 THLIE DHEAFT PREAMBLE COULD ALSD BERVE FOR A RECOMMEKRDATION KITH
THE FOLLOWING MODIFICATIOHS @

RESLACE 187 SENTENCE BY » THE COMMITTEE OF MINISTERS, UNDER THE
TERME OF ARTICLE 15 (B) OF THE STATUY FE OF THE COUNCIL OF EJYROPE

FEPLACE EIMAL SENTENCE BY & RECOMHMENDS THE GOVERNMENTS OF MEMBER
SYATES TO BE GUIDED IN THEIR LAW AND ADMIRISTRATIVE FRACTICE BY
THE PRINCIPLES ANNEXED T4 THIS RECOMMENDATION.

N THZ EVENT OF THE CHARTER BEING ADOPTED AS A RECOMMENDATION,
RATHER THAN & CONVENTIONs THESE THREE LINES WOULD BE DELETED.
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Metropolitan Government
Director: Finn Bruun

The workshop was organised as a collaborate arrangement in conjunction with
the Corporacion Metropolitana de Barcelona and the Mayor of Barcelona and
involved representatives from Barcelona as well as four invited practitioners
from other European countries and 17 academics, Altogether the participants
represented 10 countries and presented 17 papers dealing with 11 countries.

The purpose of the workshop was to explore the consequences of major
demographic, socio-economic and political-administrative changes as well as
experiences of success and failure in the attempts to overcome the problems of
overloaded governments in big urban settlements. :

_ Although several papers covered more than one topic the main themes which
the papers and the discussions concentrated on can be listed as follows:

- relations between cities and suburban and rural areas
- intergovernmental relations

- organisation and leadership

- citizen involvement

- size and democracy

In the opening address Mayor 'Pascal Maragall addressed the theme of Metropoli-
tan Government also in his capacity as an urban economist and strongly
emphasized the need for several models which could cope with the rather
different socio-economic characteristics and notions of local government in
Southern and Northern Europe.

The papers presented supported this distinction. Although the question of
coordination and conflict resolution came out strongly also in the presentation of
Rotterdam (van Eck; Hanf) and London the financial squeeze and the center-
functions were underlined in the presentations of London (Sharpe) and Copen-
hagen (Rold Andersen)., Bransdals game-theoretical founded analysis of coopera-
tion between cities and neighbouring municipalities in Norway even questioned
some classical wisdom as regards the coordination between uneven partners. In
Norway cooperation often seems to occur even when a municipality may be in a

looser's position, |

As regards Southern Europe with its weak tradition for local government a
relatively better financial position for some of the big cities and often strong
regional conflicts the struggle for power and authority was demonstrated in the
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presentations on Milan (Dente), and Barcelona {Cuchillo). All the cases presented
bore . witness to a general statement on the state of the European reform
movement, namely that the period of amalgamations and creations of super-
structures have come to a halt, Similarly, the move towards greater financial
autonomy and service-delivery through the allocation of blockgrants have come
to a standstill. While the divergencies between suburbs, ryral areas and cities
may not only be attributed to the well-known resistance from smaller entities
towards incorporations, but also from citites relying on grants as the mean to
uphold their independence (Buschor), regional and national resistance towards big
powerful entities was stressed by Cuchillo and Rold-Andersen.

The combination of regional and party political conflicts in especially Britain
and the resulting instability and centralisation was underlined by Sharpe and Lee.
The complexity of the recent financial reforms in Britain was further illustrated
in a comparison of the consequences of the changes of the grant systems in
Britain and the USA which shows the effect to be amongst others, a tendency for
central areas to spend more than suburbs. The impact has, however, not hbeen
uniform In all economic identical categories {(Goldsmith and Wolman), An
analysis of local finance in Britain even demonstrated that apart from not
meeting the targets of central government policies, some conservative authori-
ties may conclude that the conservative government is rewarding labour control-
led governments at their expense (Hale).

While the presentations and discussions of intergovernmental relations all
bore witness to the unlikeliness of sweeping metropolitan reforms on the grand
scale some papers strongly argued the merits of strong urban leadership and the
need to recognize real-policy in any reform attempts (Collins on Dublin; Hanf on
Rotterdam; Larsen on mayors’ roles; Dente on Milan). The question of leadership
was also raised in a presentation of local referendum in Liege; which argues the
merits of referendums as a means of legitimisation although citizens' possibili-
ties for exercising real influence is questioned (Vigneron—zwettkoﬁ). The issue of
citizens influence was also raised in relation to the new social movements, Tied
to an ecological analysis from Genova it was thus argued that the new social
movements may have considerable influence although via the parties (Joye and
Bassand).

The fundamental question of size and democracy was finally discussed in
relation to British experience, Based on an analysis of party contests and
electoral turnout Rallings and Trasher conclude that the electorate show a
greater interest in community than in policies which at the contrary carris
weight in parties and amongst pollticians.
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The conflicts between technically rational problem-solving devices, party
political aspirations and electoral preferences thus came out clearly during this
workshop, which enjoyed the ungquestionable benefits of presentations by and
discussions with experienced practitioners and on top of that the kind and

generous hospitality of the CMB.

Finn Bruun
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When ] use a word, it means just what I choose it to mean -
neither more nor less. {Humpty Dumpty in Lewis Carroll,
Through the Looking Glass.)

Introduction

The student of comparative local government faces a formidable challenge. Even
within a single country the vocabulary of politics is ambiguous. Terminology
and concepts that appear similar at first reading take on different meanings as
one- becomes familiar with the political and governmental jandscape.  Attempts
at crossenational analysis confront an even greater barrier of custom and
practice.

All these problems are obvious as one attempts to translate from one language
to another. But the difficulties are no less great - although perhaps even
harder to discern - when comparing Great Britain and America, despite their
—common linguistic heritage. The following comments may make this all too
clear. The writer has been an observor of the British scene for approximately
the last 200 days, not all of which has been spent in the study of English
local politics, despite their frequent appearance on the front page and the
television newscast. To be sure, rate-capping and the abolition of the
Greater London Council and the six Metropolitan Counties - the objects of this
media attention -~ have their American counterparts - for example, Californja's
Proposition 13 and the constant change in local government boundaries that
typifies local government in the United States. But nothing could be more
dissimilar than the context in whach such issues have emerged and are dealt
with in the two nanons.

What follows then are the preliminary and tentative reflections of a long-time
student of the American - and more particularly the California - scene about
some critical differences between the two nations in local politics and
central-local government relationships. No sophisticated comparisons or
judgements on the relative merits of the two systems are attempted.
Indeed, these reflections might more accurately be described as & research
agenda, designed to address David Gelfand's “...scepticism about
unsystematic comparisons and transplantatlons of political institutions
and processes, Casual camparisons, hé suggests, can be misleading and
self—servmg at best and dangerous at worst" (Gelfand 2}, Nevertheless,
there is value in sharing new mpressmms in the pursuit of valid

tive insights.
The Federal-Unitary Dimension

There are many differences, of course, in intergovernmental relationships in
federal and unitary states. For example, in attempting to assess the extent
of local government autonomy, the followmg might be sketched.

Form of Government
Unltarz Federal

Relative ) ’ mtmmus A - C
Status of h ' -
local Gov't ) Dependent B D

Because of the differences among American states in their relationship to local
authorities, particular American cities might be located in either “C" or "D".



The issue was real and required consideration. That it was being discussed on
the floor of the House of Commons suggested the extent to which Parliament -
and thus the Government - may choose to concern itself with details of local
life and its ultimate responsibility for them {(Page: 33). :

In contrast, many American cities draw their basic authority, not from their
state legislature but directly from the state constitution. The latter
derives its authority directly from the people and may be amended only by them.
In California, for example, large cities have jurisdiction over “municipal
affairs® - Janguage specifically set forth in the state constitution - which
authority is superior to actions of the state legislature. However, the
definition of the constitutional language requires constant legal
interpretation by the courts: Is the action of the city (for example, the
imposition of a local income tax) a "municipal affair® or a matter of statewide
concern?

Courts in both countries are involved in cases involving the meaning of
legislative language. However, the additional constitutional role of American
courts has forced them into a more active role in interpreting the relative
responsibilities of state and local governments than is the case in the British
parliamentary system. Paradoxically, popular sovereignty as expressed in
state constitutions has in this instance increased the power of the courts, the
institution least subject to popular control.

Comparisons of relative autonomy of local government in Britain and the United
States must, then, take into account not onily the superior
parliamentary/ministerial role in the former but the enhanced place of the
courts in the latter.

The "Constitution" - Written or Unwritten

The position of the courts relates directly, of course, to the role indicated
above - the interpretation of a written constitution. In ‘a federal system,
this interpretation involves not only the state courts and state constitutions
but the national courts, required to interpret the meaning of the United States
Constitution, as well as the intentions of Congress.

In this role, the Supreme Court of the United States can impinge directly upon
the authority - and even the structure - of local governments, regardless of
the absence of any mention of them in the U.S. Constitution. In recent years,
for example, in cases brought by black citizens in southern communities, the
Court has required cities to alter their local elections from an at-large
system in which all candidates run city-wide, to a ward system of single-member
districts. In another case in February 1985, the Court (in a 5-4 decision)
ruled, in effect, that Congress may =- under its power over interstate commerce
- regulate the wages and hours of state and local employees. Writing for the
majority, Justice Blackmun said that states are protected against federal
intrusions only to the degree that they can use the "“political process" to
protect themselves (Greenhouse; see also The Economist 2 March 1983 25).




National party labels are not irrelevant in American local politics. Indeed,
party primaries and flerce partisan battles still feature In the elections of
many (largely eastern and mid-western) cities. But in these, as well as in
the more prevalent non-partisan elections (with no party label on the ballot),
national party considerations loom far less than local issues and
personalities, a reflection of the generally weaker pésition of the political
party in the United States.

"Nationalised" v. Localised National Pblijics

These relative differences between the two countries are complemented by a
parallel contrast between electoral politics for state and national legislative
office in the United States and for Parliamentary office in England. To
over-generalise, loca! issues are far more important in state and national
politics in the United States than they are in England. From the standpoint
of developing coherent national party positions, the fragmented politics of the
U.S. are an jimmense handicap. But they also provide great opportunities for
reflecting local interests and needs. The existence of the primary election
as the basis for congressional and state legislative party nominations is a
constant reminder to distant legislators not to forget their local roots and
constituents.

Local considerations are not absent in the selection and (for the Labour Party)
re-selection of Parliamentary candidates in Britain. But, compared with the
United States, Members of Parliament concern themselves far less in advocating
the cause of the local authority in central government, especially if that
cause might run afoul of Government or party policy. Page notes, "The British
system of government offers far fewer routine opportunities for groups such as
local authorities or professional associations of local authonty officers to
propose, amend or defeat legislation than a system such as that in the United
States” (Page 1982: 20). Reflecting this, "British 'MPs rarely perceive
themselves to be major defenders of the interests of their locality and any
individual contact between central government and a single local authority
generally takes place via the local government officials rather then local
publications”(Page 1985: 58). _ .

In short, both because of the nature of federalism and the relative weakness of
the national parties, local government has an nmpact and influence, not only on
but within the state and national legislatures in the United States lacking in
relative terms to its counterparts in England. By the same token, national
and state political leaders have a far more difficult task in imposing their
priorities upon American cities, counties, and districts.

Internal Partisanship and Political Leadership

The relative influence of the national parties in local'-'electoral politics in
England is matched by a parallel internal partisanship. - The duplication of
parliamentary-like institutions at the local council level - party leader,
caucus, politically-appointed committees and chairmen - stand in sharp contrast
to the typical American city council of five to ten members, a directly-elected
mayor, and a professional city manager.



The Local Authority Agenda

Partisan or nonpartisan in style, the political process must deal with the
substantive agenda and range of responsibilities of the local authority. At
least two distinctive activities dominate British lecal budgets and programmes
which are - in the United States - handled differently, in the first instance,
or do not appear at all, in the second.

The first of these functions is public education. In the U.S., elementary and
secondary education and junior or community colleges are governed, with
exceptions, by separately-elected boards, distinct from the city and county
governments within which the schools are located and often comprising different
territorial areas. In England, in contrast education up to the university
level is the responsibility of local authorities, all of which (with the
possible exception of the relatively autonomous Inner London Educational
Authority) have responsibility for other major public services.

To understand the full implications of the inclusion of education as a
responsibility of English local authorities would require detailed analysis,
but two facts stand out. First, education is the largest element in total
local government expenditure - representing 40 per cent of current and 10 per
cent of capital expenditure in 1980/81 and, of course, a much larger share of
the budgets of those local authorities with this responsibility {(CIPFA: Li).

Equally important from -a political standpoint has been the controversy in
Britain over the nature of secondary education - comprehensive or selective -
and the extent to which communities should be able to decide for themselves the
mixture of these two contrasting philosophies.

Whatever the case, those English local authorities with responsibility for
education are confronted with a range of policy and resource allocation issues
- that - in the United States - are removed from the local council agenda by the
very fragmented nature of the local government system. The comparison is
complicated by the fact that virtually all local government collective
bargaining over wages and benefits is conducted at a national level in Britain,
in contrast to a localised bargaining structure in much of the United States. ta&/
Nevertheless, major decisions of expenditure priorities between education an
all other local activities In America are often decided at the state level.
And, within the community, the policy issues of public education are resclved
in an autonomous political and governmental arena, with a life of its own.

The second activity distinguishing local authorities in the two countries is
housing. Simply stated, there is no American c¢ounterpart for the policy,
practices, and magnitude of British "council housing". In the United States,
public housing projects, a heritage of the New Deal of the 1930s designed to
provide shelter for the poor, have been largely discredited. Indeed, as of
the middle 1960s the programmes had actually torn down more housing than they
had constructed, and only a small fraction of Americans live in publicly-owned
projects. Current government efforts focus on a rent supplement program,
heavily supported by federal funds (Harrigan: 374-375). '

4 The difference between the two countries in public sector collective
bargaining is a major topic in and of itself. In England, "nationalised
negotiations"take place over salaries and wages (which comprise over half of
current expenses), with the local government assoclations representing the
local authorities as employers collectively. This has removed from the
direct authority of the local councils an important issue of resource



The policy of the Thatcher government in pushingthe sale of public housing
units to tenants has reduced this investment but, in so doing, has resulted in
the accumulation of huge cash balances by the local authorities.  "The amounts
involved dwarf the proceeds so far from the flotation of nationalized
industries. In the three financial years since 1981-82, sales of land and
dwellings brought in more than three billion pounds" (Sbragia: 15).

Whether in terms of the investment of these balances or in the support of the
existing housing stock, the magnitude of these programs brings into sharp focus
the contrasting place of capital markets in shaping central-local relationships
in Britain and the United States. -

The Two Treasuries, Wall Street, and the City

The political and managerial issues involved in the financing of the tens of
billions of dollars and pounds of Jjocal government capital expenditure - for
streets, schools, housing, and all of what is now called the urban
infrastructure - are relatively unstudied and little understood. However, the
critical importance of the difference in capital markets to intergovernmental
relationships and relative local government autonomy has recently been
described in a remarkably insightfu! paper by Alberta Sbragia of the University
of Pittshurgh, the source of the following quotations in this section.

in sufn, Professor Sbragia notes that, deriving largely from the federal nature
of the American systems

State and local capital expenditure (and the borrowing which
finances much of it) ... is seen as separate from {federal
expenditure. [In contrast, in Britain]l local government
finance, and capital expenditure in particular, has long been
seen as an important part of public sector finance and as
something to be coordinated, at least over the medium and long
term, with the centre's macroeconomic objectives. ... The
degree of coordination within the British public sector in the
area of borrowing and capital expenditure is so great that one
is tempted to argue that the public sector is integrated rather
than coordinated ... In the United States, by contrast, the
notion of public sector finance does not exist to any
significant degree and policy mechanisms for controlling local
borrowing and capital expenditure are relatively undeveloped.

More specifically, Professor Sbragia notes that the capital market in the
United States has been "shaped, created in fact" by the American doctrine of
reciprocal immunity from taxation - the doctrine that various levels of
government cannot tax each other. As an extension of this doctrine,
“investors who lend to state and local governments by. buying their securities
do not pay federal income taxes on the interest state and local borrowers pay
them."3y As a result: g

American subnational governments borrow in a financial market
distinctly separate from those markets in which the U.S.
Treasury and private firms borrow ... Essentially, the Treasury
and local authorities in the United States are not in direct
competition for funds from investors ... the Treasury largely
ignores state and local borrowing and certainly does not see it
as an integral part of the borrowing requirements of the public
sector... Conversely, the British Treasury and authorities do,
at least potentially, directly compete with each other in the

11



However, the issue goes beyond a concern for the overall public sector budget
to the spending plans of loca! authorities, regardless of the source of
revenue. For example, in the name of “managing the economy”, the Thatcher
government has chosen to implement rate-capping, a limitation on property taxes
cf those local authorities the Government considers to have spent beyond
approved targets. In so doing, the Government has been forced to deal with a
volume of detail of individual local authority expenditures and to defend its
actions before Parliament, the courts, and an insistent press, as well as an
angry local government constituency.

Accepting this responsibility poses immense technical and political burdens on
civil servants and Ministers. One wonders, in fact, whether - even accepting
the widely disputed allegation that the level of rates is an essential element
of economic management -~ central Government has not allowed itself to be
"captured" by concern for local authorities to the exclusion of other higher
priority items. Like the banker who cannot afford to let a major debtor g0
under, it may be questioned who is really setting the public agenda.

American state governments are also involved with local expenditure because, as
in Britain, an important share of state taxes are transferred to local
government. States are also concerned about their general economic climate
and the taxing and spending policies of the local governments within their
borders. Indeed, many American local governments may be more restricted when
it comes to raising and spending money than are British authorities (Wolman:
174-178). But the interest of the states is not one of macro-economic

management, a matter clearly beyond their authority or capability. Nor, as
Sbragia notes, is there any feeling that state/local finances should be more
closely coordinated with federal finance (Sbragia: 9). Harold Wolman
summarizes: '

In the United States concern about the noncongruence of local
authority expenditure levels and total public sector spending
targets does not exist ... Thus, the assertion of the Labour
government's 1977 Green Paper that 'because of their
responsibilities for the management of the economy central
government must concern themselves with total local government
expenditure and taxation' would be quite foreign to the United
States policy debate (Wolman: 178). '

And even more "foreign" would be the high level of current Government concern
in Britain over the specific local rates of individual local authorities.

The "Missing Bark" - Direct Democracy |

"Listen, Watson'.
"I hear nothing, Holmes",
"Precisely™

Like Sherlock Holmes' missing bark of the dog, the final element discussed here
that distinguishes Britain from much of America is what you do not see at the
local level - "direct demcocracy". To a Californian, the initiative,
referendum and recall are not only guaranteed by the state constitution but
possess many of the symbolic features of Britain's unwritten constitution,
alluded to above.  To much of western America (and in many other parts of the
country as well) the right of the citizen to put legislation directly on the
ballot by petition, or to hold referendums on local measures passed by the

13



How the United States and Britain will deal with this ambiguous, confused, and
complex state of affairs in the 2ist Century cannot be predicted in 1985, 1t is
certain, however, that both nations have a great deal to learn from each other.
Camparative political scientists have a rare opportunity, perhaps even a
responsibility, to contribute to this process.

15
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INTRCOLICTICN

This paper focusses on developments in the systen of local govermment
finance in England since the 19/9 general election and their impact on
London and metropol!itan areas outside London.

One of the main planks of the British Governrent's economic policy is
the reduction of public expenditure in generai and local govermment
spending in particular. Over the six year period since the change of
Goverrfrent in 1979 there has been a succession of initiatives on local
government finance, in addition to the normal cycle of negotiations on
spending and grant, which have tended to increase central control over
local authorities. The mein initiatives are suwmarised in the
following table:- ' '

Date Initiative

Novearber 1980 Local Government, Planning and Land Act 1580
receives Roya! Assent - introduction of Block
Grant system. '

January 1981 Announcement of individual spending targets
for local authorities with grant penalties for
overspending.

Noverrber 1981 Introduction of Local Government Finance Biii -

which included a provision for referenda on
rates but was lost in the House of Commons.

Decemmber 1981 Green Paper 'Alternatives to Deomrestic Rates' -
Crnd 8449 - considered options such as Sales
Tax and Loca! Incarme Tax, but so far no action
has been taken. It now seems unlikely that
domestic rates will disappear.

July 1982 local Governmant Finance Act 1982

- abolition of loczl authority powers to levy
a supplementary rate '

- provided legal basis for grént penalty
system announced in January 1981,
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Date Initiative

August 1983 White Paper "Rates” Gmd 9008 odtlining
proposals for rating reform and rate limitation.

August 1984 Local Government Act 1984

- includes provision for Secretary of State
for the Environrent 1o set limits on the
rate levies of selected local authorities.

October 1984 - Announcevent of ministerial review of system
of local govermment finance.

1985 Use oi rate limitation powers in relation to
18 local authorities.

The principal characteristics of Centrai Government policy in relation
to local government over the period have beeni-

proposals to reduce the total level of local goverrment spending;
the use of the grant system as & lever to secure reductions in
spending and changes in the distribution of spending as between

metropelitan and non-metropelitan areas;

the introduction of mpre detailed controls over the decisions of
indivdual local authorities.

This paper looks at each of these in turn.

PROPOSALS TO REDCE LOCAL GOVERNVENT EXPENDITLRE

The first full Public Expenditure White Paper 'published after the
change of Government - Omnd 7841, March 1980 - set out the
Govermrent's broad aims which were suwmarised in the White Paper as
being:-

to reduce total public expenc[iture progressively in volure terms over.

the next four years, to a level in 1983-84% about 4 per cent lower than
in 1979-80
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to reduce expenditure in 1982-83, the last year covered by the
previous Government's plans published in Grnd 7439, to a level 11.5
per cent (nearly £9 billion in 1979 survey prices) lower than in those
plans

to secure further reductions in expenditure in 1980-81 below the level
set out in the short White Paper published in November 1979,
principally in housing

to increase expenditure on defence, law and order, health and social
security rises cver the survey period. The plans for the industry,
energy, trade and emplovment programme, housing, education and
nationalised industries' borrowing are substantially reduced over the
survey period.

There was little detail in the White Paper for the forecast period -
19806-81 to 1983-84 - but there was a sharp contrast between the
general aim of reducing total public expenditure by &% in real terms
over the plan pericd and by just 0.5% in the first year and the
specific objective set for local authorities in England and Wales of:-

reducing current expenditure by #% in real terms in a single vear ~
between 1979-80 and 1980-8l; and

reducing capital expenditure by 16% in real terms in a single year -
again between 1979-80 and 1980-8!,

But the stance adopted by the new Conservative administration in its

first Public Expenditure White Paper sei the tone for what was to
follow:w

continuing demends for greater cuts from local governn&nt than from
central govermment; and

emphasis on Britain as a unitary state with Central Government
entitled to determine the level of local goverment spending.

Against this background it is interesting to examnine what has happened
to both local goverament spending in England and Central Govermrent's
spending plans since 1979,

First of all how has local authorlty current expenditure changed since
1979.



Table 1 sets out local authority current expenditure in cash terms for
England taken fram Omd 9428 for the period 1979-80 - 1985-86. Table 2
sets out the same figures in constant price terms at 1976-77 out-turn
prices (0/T) together with the real terms change over the period.

Table i: LA Current Expenditure 1979-80 - 1985-86 in cash

£m
--------- -Qut-turpeccsccmcacaeaa ! Egt,
cut-
Qmd 9428 turn |budgets| plan:
England 79-80 80-81 81-82  82.83 | 83-84 | 84-85 | 85-%
Ag, Fish & Food 71 83 93 29 111 110 1.
Industry, Energy, Trade
and Erployment 81 101 115 128 140 152 13
Transport 1087 1335 1543 1751 1861 1943 154
Hous ing 425 548 527 250 650 631 b2
LES 1626 1883 2054 2219 2420 2523 242
Law, Order and Protective Services 1823 2173 2595 2875 3150 3378 341
Education, Science, Arts and Librs. 7387 8960 9928 | 10566 | 11194 | lis4& | 126
Health & PSS 1307 i619 1795 1969 2145 2282 233
Social Security 248 331 486 879 2214 2425 252!
Unallocated Margin ‘ 291
Total: Source TZ2.18 13055 | 17033 | 19136 | 21036 | 23885 | 24988 | 2478
Table 2: LA Current Expenditure at 1976-77 O/T
fm
Est.
amd 9328 000 |eesmeememeeee QUt-turn-=rereeeeaee- Qut=- Govi.
Prices turn Budgets Plan
England 75-80:
79-80 80-81 81-82 82-83 83-84 | 8%-85 §5-86 85-36
Ag, Fish & Food 53.46 51,80 51.24 20,78 54,18 21.59 52.08 -2.58
Industry, Energy, '

Trade and ' :

Brployment 60,99 62.55 63.36 65.65 68.34 71.2% 62.50 2,47
Transport 760,31 | 755.01 770.23 | 814.841 825.90] 825.23 630.54 -14.83
Housing 320.01 | 339.38 280,37 | 28L.11 | 317.2%]1 295.9%% 194,28 ~39.29
LES [151.56 | 1103.75 | 1080.94 | 1087.27 | 1128.31]1 1132.05 | 1052.97 -8.56
Law, Order and .

Protective

Services 1220.46 | 1224.16 | 1276.50 {1296.86¢ 1343.80) 1377.31 § 13&4.47 10.16
Education, Science,

Arts & Libraries { 5011.87 [5115.62 | 4946.69 | 4826.64 ] 4835.211) 4765.72 } 4492.42 -10.3¢8
Hzalth & PSS 933.30 | %6l.46 948.58 | 971.00} 1006.151 1034.40 1023.48 9.66
Sociai Security 186.73 | 204.99 267.78 | 450.86| 1080.74| 1137.32 | 1143.52 512.38
Unallocated Margin S84.45 -

: 25
Total 9678.69 1 9818.32 | 9695.69 [9845.01 [10659.96{10690.85 IIOZQL.?l +3.82
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The main points to ererge from the tables are that:-

jocal govermment current expenditure rose by almost 1.5% in real terms
between O/T for 1979-80 and O/T for 1980-8! - against Govermment's
objective of a % real terms cut:

local govermment current expenditure rose by same 10.5% in real terms
over the period 1979-80 to 1984-85;

there has been a marked change in the distribution of spending on
traditional local govermment services - such as education, transport,
law and order and social services - but spending on these services in
total is at aboutr the same level in real terms in 1985-85 as it was in
1975-80; :

the growth in local government current expenditure over the period

“caores from the massive increase in the social security element - that

is rent subsidies to council tenants with low incamnes - which is
largely outside the control of local authorities;

Central Government is cnce again looking for a 4% cut in real terms in
a single year ~ betwesen local authority budgets for 1984-85 and 1ts
{Central Govermments) planned level of spending for 1985-86..

So if one ignores the social security elamnt of spending which is
targely outside the control of individual local authorities, it could
be argued that although Government has failed to secure the reduction
in local govermment current expenditure which 1t sought, it has
succeeded in stablishing the underlying level of expenditure over a
six year period. However, even if local authorities do reduce their
current expenditure to the level now being sought by Central
Governmrent for L985-86, the total level will still be some 109% or more
than £2bn (at 1985-86 prices) higher than the level Govermnment had
originally sought to achieve in 1980-31.

Indeed, if one looks at what has happened to the plan figures for a
single year over a series of Wnite Papers this supports the view that
plan figures have tended to increase to bring them closer to reality -
rather then that spending has fallen in accordance with plans.

Table 3 shows what has happened to planned current expenditure*!
relevant for grant for English local authorities in three sucessive
Vhite Papers in both cash and constant price terms and also shows the
level at which local authorities budgetted in 1983-84 and 19284-85.

This definition of spending is narrower than that used for Tables 1
and 2, but it is the only one for which information for a single plan
year is avallable fran a series of White Papers.



Table 3: Gorparison of planned current expenditure relevant for grant
1983-8% to 1287-88

_ At estimated 1385-86
SARCE Cash spending levels out-turn prices
83-84 84-85 B85-86 86-87 B87-88 83.84 34-85 85-36 86-87 8§7-88

Gmd 8789 23557 23780 24932 - - 25377 24850 25170 - -

Gmd 9143 - 24379 24927 25362 - - 23476 23165 AFFE3 -

Gmd 9428 - - 25497 26033 26301 - - 25740 25625 24727

1983-84 budget

figure 24623 - - - - 26734 26734 26734 26734 26734

1584-85 budget _

figure - 25598 - - - - 26750 26750 26750 26750
2.9 The figures in Table 3 show very clearly that Govermment has continued

to seek reductions in spending:-

* the difiference between Omd 8789 figures for [983-84 and Chnd 9428 for
1987-88 imply a 3.3% cut in real terms over the 5 year/3 plan period;
and

* the Cmnd %9428 figure for 1987-83 would require a cut of some 7.5 in
real terms from the local autherity budgetted levei of spending for
1983-84 and 1984-85, -

2.10  But although Government has sought real cuts spending plans have
nevertheless edged upwards closer to actual spending levels - as the
figures for 1985-86 taken from Gmds 8789, 9143 and 9428 show:

* spending plans for 1985-86 have increased by slightly more than 2% in
real terms or £0.5bn in cash terms over the 3 plan pericd.

The end result is confusion and uncertainty about future spending
ievels,

2.1l  Turning briefly to capital expenditure, Table &% ‘shows net capital
expenditure by local authorities in England over the period since 1979
together with Govermment's plan figure for 1985-86 in cash and
constant price terms. '



Table 4

Net Capital Expenditure by Local Authorities in England 1979-80 - 1984~85

[
Estimated
---------------- Qut-turnecememsmmaaaa-a| Qut-turn | Budget Plan
1979-80  1980-8! 1981-82  1982-83 1982-83 1984-85 | 1985-86

Net capital
spending in
cash terirs 3646 2511 2539 2779 3184 3108 2213
Net capital
spending at
1985-86
prices 3795 4945 3092° 3175 3485 3245 2213

2.12
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Source: Omd 9428 Table # repriced using CSCmaterial and GOP deilators

It is clear from Table 4 that net capital investment by Eng:ish iocal
authorities has declined dravatically over the period. Nev spending
for 1985-86 is planned to be sove 60% oi the cash figure for 197%-80
- In real terms this represents net investment at about 40% of the
1979-80 level. In service terms the area most aifected by the
reduction is investment in loczl authority housing which has been cut
back to about 20% of the 1975-80 Jevel.

In swmary, Central Govermnment has had limited success in
constraining the level of local govermment current expenditure over
the six year period but, because of the greater degree of contro: is
has over capital investment, it has substantialy reduced the level of

together the planned level of expenditure for 1285-86 is more than

5%, or about £1.5bn in 1985-86 prices, =above the plan level for
1980-81 set out in Omd 7841 in Msrch 1980. :

THE USE OF TLE CRANT MECHANISM AS A LEVER

Section 2 focussed on the totzlity oi local governmsnt current and
capital expenditure in England. This section exanines:

the way in which the level of central government grant has been used
to influence spending leveis;

the changing ievel and distribution of the grant related expenditure
assessments {(GREs) underlying the Block Grant System and of the

individual spending targets superinposed on to the grant systen;

the changing level and distribution of local government spending; and

the changing pattern of Block Grant distribution over the period.

capital expenditure. However, taking current and capital expenditure-



Changes in Centra! Government Grant Levels

3.2 Cne of the ways in which Govermment has sought to infiuence the level
of iocai goverment spending has been by:-

% reducing the level of Central Coverrmant grant 1o local authorities;
and

* shifting the distribution of those grants fram general grants to
specific grants.
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- £8.5bn; and

Graph | shows how the aggregate level of Exchequer support has fallen
fran 61% of relevant expenditure in 1979-80 1o 48.7% of relevant
expenditure for [985-86. The effect in cash terms is significant -
for exarple if grant had ramined at the 1979-30 level then the total
oi Exchequer assistiance to Jocal authorities in 1985-86 would be sore
£3bn higher than that announced in the 1985-86 grant settlement, that
is it would be £14.7bn as against £1i.7bn.

In addition to the substantial cut in the total amouni of grant n
real terms there has aiso been & marked shift away from general grant
towards specific granits - ie a shift of Governrent resources towards
services over which they (Government) have a greatsr degree of
influence such as the police service. For exawple:

the needs and resources elemsnts of Rate Support Grant (the
forerunner of Block Grant) consumed 76.3% of total Exchequer
assistance in i973-80; '

Block Grant is planned to consume 72.1% of total Exchequer assistance
in 1985-86.

The percentage reduction may not appear substantial but:

ii Block Grant had maintained the 197%-80 share of total Exchequer
assistance, the Block Grant for 1985-86 would be some £Sbn instead of

{

if both the 1979-30 ievel of Exchequer assistance and the 1979-80
allocation as betwzen general and specific grants had been continued
into 1985-86, then the Block Grant for 1985-86 would have been some
‘£11.2bn instead of the planned level of £8.5bn.

The extent of the shift from general grant to specfic grants since
the introduction of the Block Grant svstem is shewn in Table 5, which
sets out the arount available for Bioch Grant and specific grents at
settlement stage over the period !98i-82 to 1985-86 in both cash and
constant price terms.

Table 5: Block Grant and Specific, Supplewentary and Other Grants gt

Settlement Stage 1981-82 to 1985-86 in cash and constant prices

: Specific, Supplementary
Biock Grant - and other grants
YEAR :
Cash 1985-86 OfT Prices Cash 1985-86 O/T Prices
1981-82 8364 10119 252 3362
1982-83 8682 9898 2802 3194
198384 8730 s479 3052 3314
198485 8631 9020 324) 3387
1985-8¢ 3489 8489 3275 . 5275
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The main points to emerge from Table > is the contrast between the
treatment of Block Grant and all other grants:- - '

the bleock grant total is only sore 1.3 higher in cash terms in
1985-86 than it was in 1981-82 - a real terms cut of sore 16% over
the period; ' o

specific and supplementary grants have increased by Z%% in cash terms
over the period, or some 7.5 % in real terms, despite the shift of
funding of some activities in 1985-86 from specific grants to Block
Grant which leads to the understatement o¢f the growth of these
grants.

So the obvious sgueezes have been on the totzl level of Exchequer
assistance and the distrbution of that grant between general and
specific grants. There has also been a 'hidden' squeeze., As was
shown in Section 2, Government's spending plans tend to underestiate
the actual level of local govermment spending. So, even without the
operation of grant penalties for 'overspending', the effective leve!
of grant tends to be lower than that announced by Government. For
exarple, taking 1984-85 budgets as a basis for comparison, the
effective level of Exchequer assistance was just 50.(P5 as against the
51.9% announced at the time of the grant settlement. The final level
may well be lower when penalties for 'overspending' have been taken
into account.

Changes in the Grant Systen

A new grant system - the Block Grant system - was introduced In
1981-82. Government sought to use the new grant system to secure &
nuber of objectives in addition to the distribution of grant as
between local authorities. Those objectives included:-

reducing the overzi! level of local govermment spending; &nc
discouraging further spending by "high-spending™ autherities.

Block Grant is a general grant in aid of local goverment services
and despite the shift from general 10 specific grants in recent years
it is the biggest of the grants available to lecal authorities in
England and is planned to total £8.5bn in 1985-86. In theory it
{Block Grant)} is intended to equalise in rate poundage terms for
differences as between local authorities in both need to spend (based
upon Central Government assessments)  and available resources
(measured in rateable value terms) - although those egualisation
objectives were lost when a series of grant penalties for faiiure to
meet individual spending targets were grafted onto the Block Grant
system, Five years into the operation of the new grant system it is
interesting to see what changes have occurred.
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Table 6 provides a starting point by cavparing the distribution of

" local governmment budgetied rate and grant borne expenditure in

England in 1979-80 (the year in which legislation on the new grant
system was introduced) with the distribution of Government's
expenditure assessments (CGREs)} for 1981-82 (the first year of the new
grant system. '

Table 6: Comparison of Distribution of Budgetted Spending [275-80
with Distribution of (REs 1981-82 :

i
Local Authority Groupings Spending 1979-80 (RE's 15G1-82
£m % £m %
London 322_9.*%L 21.4 3163.2  18.6
Mestropolitan 2894.2 25,8 £275.3 25.2
Non=metropol | tan | 7960.9 52.8 9542.5  56.2
Total _ 15084.5 100.0 16581.0 100,90

Given the starting point set out in Table 6 i1 is probably reasonatble
1o assure that Government was seeking:

not only to reduce the totality of local authority spending as
discussed in Section 2;

but zlso to change the distribution of expenditure across the
country. :

More simply - the bulk of the spending cuts were intended to core
from London and, to a lesser extent, from the Metropolitan areas: the
areas perceived to be "highspenders™ by the new Governvent.

Gevernment took the view, even before the Block Grant system cam
into operation, that the new system would not deliver the spending
cuts it was secking so 1t superimposed a system of individual
spending targets and grant penalties for failure to achieve those
targets on to the Block Grant system. '



3.1t Graph 2 shows how the expenditure assessments (GREs) and targets have
changed over the period since 1981-82 by iocal authorify groups.




No targets are shown on the graph for 1%81-82 because the targets set
for that year were not in iomm consistent with GRE's - that is in
cash at estimated out-turn prices. The mein points to emerge from
the graph are that:-

GREs (Governments assessment of spending need) for non-metrepolitan
areas have always exceeded their spending targets and, although the
gap narrowed in 1983-84 it has widened substantially in the jast two
years; :

targets for the metropolitan areas exceed their GREs, but the gap in
1985-86 is about the same as it was in 1982-83;

targets for London. - the area where Government most wanted to see
spending cuts - have always increazsed at & faster rate than GREs and
are consistently above (REs. '

The differences between GREs and targets highlight the real
difficulty facing GCovernment. Although Government wants local
governrent spending to fall in total and in particular in London,
once it decided tce set individual spending targets ior loca

authorities those targets had to be close enough to existing spending
patterns to be capable of achievement. But despite:

generzl reductions in the level of Exchequer assistance; and
the introduction of grant penalties for 'overspending' targets;
spending in London bhas net fallen in real terms since the

introduction ofi the new grant system, as Tabie 7 shows,

Table 7: Corparison of budgetted current expenditure 1381-82

and 1984-85
1981-82 - 1984-85
Local Real
Authority Nov. ‘Nov. Nov. Term
Groupings 1980 1983 1983 Change
Prices Prices Prices
Londen 3429.1 4215.9 %620.,7 +2.6
Mztropolitan b4725.5 5178.8 52h%.6 +1.4
Non-metropolitan 8619.0 10511.8 | 10686.¢6 1.7
Total - 16273.6 19906.5 20556.9 +3.2
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Indeed in current expenditure terms - that is spending on staff,
goods and services - budgetted spending in London has increased by
aimost 10% in real terms over the period as corpared with an overall
increase of just over ¥ for the Country as a whole, and increases of
1% « 2% in metropelitan and non-metropolitan areas. Not surprisingly
shares of total spending have also run counter to Government's
objectives as Table 8 shows:

Tablie 8: Corparison of shares of budgetted total rate and grant
borne expenditure 1579-80, 1981-8Z and 1384-85

Local Shares of total rate and grant borne expenditure
Author ity '
Grouping .
1878-80 1981-82 1284-85
London ' 21.4 21,6 23.4
Metropolitan 25,8 26.2 25.4
Non-metropolitan ‘ 52.8 52.2 51.2
Total 100.0 100.0 106.,0

It is because of the growth in spending in London that the conflict
between (RZs and spending targetis has becam so marked - because as
spending in London has increased, targets have £150 Increased 10 mzke
them reallstic; ie capable ol attainrent. But the totz] of targets
is cash-limited so targets for other areas, and non-metiroplitan
counties in particular, have been depressed, with the resulting gaps
between GRE's and targets as Table 8 shows.

Table 9: Covparison of shares of (RE and shares of Target 1935-36

Local Authc;rity Groupings GRE 1985-86 Target 1285-8¢6
Cash Share Cash Share

£m % - fm Y

London 3942.3 18.6 | 4863.2 22,3
Metropolitan 5372.3 25.3 | - 5512.7 25.3
Non-metropol i tan 11906.3  56.1 | 11439.4 52,4
Total 21220.8 100.0 - 21815.3 100.0
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It is clear fram Table 9 that the total of (REs differs fron the total
of targets - this is because QW's reflect what Ceniral Goverrment
wants local government to spend and targets reilect what is considered
to be possible, but the end result Is:-

confusion = local authoritlies view (RE's and targets as contradictory
indicators of suggested spanding leveis;

worsening central/locel relationships - non<metropolitan authorities in
particular feel badly treated because if they spend at their assessed
spending level they would incur massive grant penalties;

London's share of expenditure targets is now slightly higher {(at 22.3%
for 1985-85) then was its share of spending in 1979-80 (21.4%) when the
debate started; and

increasing central control over the actions of individual local
authorities.

Because the corbination of a new grant svstem together with z series of
individual spending targets and grant penaltiies failed to asliver
Government 's expenditure objectives, Government introduced legislation
to enable Parliament to determine the maximum rate which selected
high-spending local autherities may levy.

The Local Govermment Act 1984 came into operation on 1 April 1985 and
eighteen authorities have been selected for rate limitation in 1985-56:

The Greater Londen Council

The Inner London Educaticn Authority
7 Inner Londen Boroughs

2 Quter London Boroughs

2 Metropolitan County Counciis

1 Metropolitan District Council
&t Non-Meztropolitan District Councils.

Three of the eighieen are faced with abolition on 31 Msrch 1%3¢ i
Government's Abolition Bill receives the Roval Assent.

Rate limitation - or rate capping - is fraught with difficulties:

it brpinges eon the rights that English lccal authorities have always
enjoved to determine thelr own local tax razes

Central Governrent does not have sufficient detailed inforrmation to be
able to determine spending and rate levels for Individual local
authorities with any certainty that they wiil be workable;

Central Government is forced to manipulate the grant system in such a
way that sufficient grant flows in to rate-capped authorities 1o enable
rates to be helid or reduced in nost of those areas; ana

some of the rate limits set for 1985-36 - particuiarly where they allow
for substantial increases over the rates set for 1984-835 ook
inplausible. v



413

To pursue just two of the difficulties, Table 10 sets out how the grant
distribution is likely to change between 1984-85 and 1985-nd Tabie Il
sets out the rate limits for 1985-86 for the rate-capped authorities
and the inmplied changes from 1984-85 rate levels.

Table 10: Carparison of budget and grant for 1984-85 with target/

expenditure limits and grant for 15%85-86

Local
Authority
Groupings

1984-85  1985-86

Budget Grant Grant Target/Limit

London*

Metropolitan

£m m % £m G5 £m

4997 .4 1126,3 13.7 1269.7 15.0 4873.2
5356.6 2562.0 31.3 2730.7 32.2 5519.9

Non-Metropolitan | 11055.9 4496.7 54.9 4476.6 52.8 11640.2

Total

21409.9 8179.0 3477.0 100.0 21832.%

i

k.5

Note*

It can be seen from Table 10 that London's share of Block Grani is
likely to increase because of higher targets and rate capping - in cash
terms the increased grant share is worth more than £iC0m. Kot
surprisingly, non<metropolitan areas - where spending has increased far
less in real terms since 198i-82 - see this as a reward for
high-spending, perceive this as the direct opposite of what they and
expected fram Governmrent policy, and take the view that a Conservative
Goverrment is rewarding what are mainly Labour. controlled local
authoritles at the expense of the largely Conservative contro!led shire
count ies.

S0 far as the effects on ratépayers of rate capping are concerned Table
Il sets out the rate limits. set by Parliament for the rate capped
authorities for 1985-86.

Note* London‘s target/expenditure limits for 1985/85 zre sore £200m
lower than they would have been because of the transfer of
responsibility for London Transport to the Department of Transport
with effect fran I Aprii 985,

London's target/expenditure limits for 1935/86 are some £200m lower than
they would have been because of the transfer of responsibility for London
Transport to the Department of Transport with effect from 1 April 1985.
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Tabie 11: Rate Limits 1985/86

Rate
Increase

_ implied
Local rate Rate Limit by Rate

Authority 1984/85 1985/86 Lhﬂit

P P £

Basildon 42.80 50.33 17.59
Brent 192.42 196.42 1.55
Carden 91.94 | 92.02 .09
GLC 36.55 36.52 -.08
Greenwich 118.¢61 96.42 -18.91
Haci_-mey 119.30 167,18 +23.36
Har ingey _ 225.16 268.50 +17.16
ILEA 80.00 77.25 ~3.43
Islington 122.74 112.G7 -8.69
Larbeth 122.34 107.57 -12,07
Leicester 37.50 25,22 -32.75
Lewishem 115.74 2c .66 -13.8¢
Merseyside 65.00 30.86 27.48
Por tsmouth 27.20 26.22 -1.18
Sheffield 208.24 267,07 ~.56
Southwark 148.74 112.69 -24.74
South Yorkshire $3.30 81,33 -2.08
Thame sdown 34,12 57.22 5.59

Again there are problemns because the rate limits imply increases of 273

for Merseyside 23% for Hackney and 17% for Haringey - it is difficult

10 present increases of this magnitude as successes for rate capping.

In summary, Central Government's policy in relation to local government

finance over the past six years has had very limited success, led to a
worsening of centralflocal relationships and produced a more complex
and volatile system of local govermment finance than the cne which was
It remains to be seen whether the ministerial!l review
of the system of local goverment finance which is now underway will

in place in 1979.

resuit in a workable system for the 19907s,
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Some remarkable recent developments in the relationship between big cities and

central and provincial government in the Netherlands
Ladies and gentlemen,

Introduction

Before I start I would like to point out that when I speak of big cities this
should of course be understood in the Dutch contexﬁ. Judgéd by European and
world standards our 'big cities', such as Rotterdam and Amsterdam, are somewhat
on the samll side., Rotterdam proper, for exaﬁple, has 570,000 inhabitants, and
Ansterdam proper 670,000. The Greater Rotterdam agglomeration has 1.1 mé¥ion
inhabitants. S : . _

Ladies and gentlemen, as you have already learned from the workshop description
-given by director Finn Bruun, the problems of big cities are manifold, and can
be approached from several different angles. There is the internal organization
of the political executive; the problem of increasing bureaucratization;
growing specialization and departmentalization, with their complex attendant
problems of synchronization-and integration; the nature and size of the
problems of the big cities themselves, and the bottlenecks which occur in the
varicus pélicy areas. '

I could also mention the involvement of private citizens in the decision-making
process, new administrative and @fganizational structures such as suburbs,

borough councils, and so on and so on.

Although there have been inferesfing developrents in these areas in the
Netherlands, and in Rotterdam in particular (I trust you will forgive me for
taﬁing my own city as an example)}, I would today like to concentrate on two
other aspects. They are: '
1. The relationship between the big city and other authorities, with particular
reference to the tasks and responsibilities of each; and '
2. Regional problems.
With regard to the latter aspect, I would like to consider the
 administrative and organizational construction which has fecently been put
forward as a2 way of solving the problems related to the regions, as well as
touching on the underlying motives and considerations which led to the
proposal. . N
Before going into these two topics I will first give a brief outline of the
baste structure of the Dutch state in order to give you a better understanding
of the subjects in hand.
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The general structure of the Dutch state

From the constitutional point of view the Netherlands can be described as a
decentralized unitary state, LT

That union is expressed in a single constitution covering the institution of
governmental organs and their powers. '

In other words, the Netherlands is not a federal state. In principle the hlgher
authorities canm arrogate the powers of lower authorities.

There are two forms of decentralization in the Netherlands - territorial and
functional. _ _

In this context decentfalizétion is the delegation or granting of supervisory
or adminisﬁrative powers to lower authorities. '

The emphasis in the Netherlands.is on territorial decentralization, Here we can
distinguish three operational levels, namely the siate, the province and the
municipality; ' | - |

The territory of the Netherlands is divided into 11 provinces, and within those
provinces there are currently 741 municipalities. It is intended to reduce that
number by amalgamation, with the lower limit set at 10,000 inhabitants.

In addition to these three levels, one occasionally finds & fourth territorial
unit lying between a municipality and a Jrovince. Exﬁgrience with this fourth
level has been rather disappointiﬁg. There are major problems in the field of
administrative relations, one being rivalry with the central municipality. '
In addition to this territorial devolution there is functional
decentralization. |

 Municipalities, and provinces as well, have the optlon of working together on
specific tasks. This is known as intermunicipal cooperation, and might involve
a joint fzre brigade, or a joimt representation of interests for a recreational
area extending over the territory of several municipalities. This form oi
cooperation is carried out_by a8 speciallj created intermunicipal public body.

. Another example of functional decentralization, and one which is typical of the
Netherlands, is the water authority, which is responsible for the dikes,

canals, bridges and roads in its own administrative area.

Functional decentralization is a very important issue in the Netherlands at the
moment. This is because the Dutch government advocates a policy of solving
regional problems by means of functional decentralization. I shall be returning

to this point later,
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I hope this gives you a_pictufe, hovever sketchy, of thé Dutch administrative
system, 1 would now like to discuss the inter-relationships between the ‘state,
the provinces and the big cities, and the attempts which are being made to
improve those relations, The following is the view as seen through the eyes of

the big city.

Relationship between state, province and municipality.

As regards the allocation of powers and reSponsibilitieé between the state, the
province and the municipalities, the general rule is thét the municipalities,
in principle, have all those powers and respons1b111ties which are not
exercised by the superior territorial bodies. However. as I will be explaining
later, this does not amount to very much. Another general but characteristic
element of the Dutch administrative system is that, as a result of the
Municipal Act of 1851 (which is due for revision fairly soon), no distinction
is made between small and largefmunicipalities. -

" In principle a municipality with a population of only 3,000 has the same powers
as a city of over 500,000 inhabitants, This uniformity of powers and '
responsibilities also applies to the provincial authorities. '

T will later be discussing the undesirability of this principle of vniformity,
particularly as it affects the administration of larger cities.

The relationship between the municipality and the province is not nearly as
importaﬁt as that between the-municipality and the state. The role of the
provincial authority vis & vis the municipality is by and large restricted to
supervision, partricularly in the areas of finance (municipal budgets have to be
approved by the province), physical.planﬁing and thé.environment. The
relationship between the state and the municipality is a very different matter,
and the key word here is centralism. Municipalities and the big cities are
largely dependent on central government in the policy sphere, particularly as
regards funding. 'Tied' policy areas include public transport, the police,
education, urban renewal, economic development and employment, health care,

. welfare, art and culture, the envirconment, traffie, étc. etc.

I should add, though, that this does not mean that municipal executives are
merely agents carrying out the policy laid down by central government without
any freedom of action at all, The situvation is not as clear-cut as that,
However, that does not alter the fact that the policy content in the major
policy areas'iszdetermined by tﬁe state, Moreover, central government generally
keeps a very tight rein .on the way municipalities Earry out that policy, and
you can imagine the kind of bureaucratic complexity that creates,

Dependence on the state is most marked in the field of finance. Less than 10%

of a municipality's income comes from its own internal sources {chiefly local
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taxes, led by pfoperty tax). They receive 353 of their'income from the
so-called municipalities fund (én objective-related system of payments), In
principle municipalities are reasonably free to spend thié money as they wish,
At least 55% of municipal income comes from the various government departments
in the form of specific payments whose allocation is tightly controlled, In
1982 there were no fewer than 540 of these payments.

These sums have to be used for a épecifie purpose, even if the municipality
believes that there are other areas vhich are in far greater need,

In the past few years the big cities in the Netherlands have been bringing
increasing pressure to bear on the-over-;entralization of the central
government. Their main complaints are that it weakens local government, and
does not permit encugh freedom of policy-maeking and resource allocation to
enable the big cities to tackle their sp _

‘unnecessarily weighty bureaucracy, an inefficient use of resources, friction

between civil servants, corrosion of local democracy, etc.

All this is taking place against a background of economic recession and
budgetary stringency, and at a time when social problems in the big cities are
growing. Examples include the population decline (as a result of
suburbanization), problems relating to minority groups, an unbalanced
populatioﬁ structure, street violence, ageing of the population, vandalism,

prostitution and drugs.

A few yeafé ago central government bowed to the pressure of the big cities, and
'big city policy' is now official government policy, and is on the government's
political agenda three times a yeaf. Parliament, too, is devoting attention to
this area. Official project structures have been created involving a joint
effort by the state and the big'cities to keep the process moving, and there

are twice-yearly consultations between the big cities and the government.

One of the planks in the government's poiicy is to bring about a drastic
reduction in the number of specific fayments in order to give the
municipalities greater freedom in the allocation of their resources. Steps are
also béing taken to decentralize tasks and powers, streamline procedures,

reorganize supervisory structures, and eliminate unnecessary bureaucracy.
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In fact, throughout the Netherlands there has been a rediscovery of the belief
that if the big cities are tec carry out their tradltlonal role as powerhouses
of the national economy and seedbeds for new deVEIOpments, they once .again have
to become centres where people can live, work and relax. On top of that, they
have to be given the tools to enable them to carry out policies which they
believe to be relevant to local conditions. o
This process of reducing state centralism is known as the 'schuyt' pfocess_
after the old Dutch barge which was rowed against the current. It is certainly
a laborious process, and the specialist government departments are.very
grudging with their assistance, They provide the current we are rowing against.
The big cities have made repeatea attempts to inject new life into the process
by altering the basic strategy. ' ' _
They recently adopted an approach. whereby the accent is less on decentralization
and more on the inter-relationship between the problems in the big cities
themselves, The underlying principle is a selective, speérhead'attack on
specific problems, such as the ecdnomy, unemployment, finance, public safety,
welfare, health care and urban renewal. Experience with:processes of this kind
has taught us that selectivity.ultimately yields the best results.
Specifically, advances have been made in the areas of urban renewal (a large
degree of freedom in allocating central government funds) and welfare,
It is also intended to bring about legislative changes in the principle of
uniformity I-mentioned earlier. This would be a breakthrquéh in the Dutch
constitutional system, _'
There will be legal recognition of the fact that there are differences betweenl
small and large munlClpalltles and that. as a result, tasks and powers may also
differ. When new legislation is framed there will be an obligation to consider
which would be the best administrative level to carry out a specific task.
This introduction of the-princip%e of differentiation.will also apply to the
provinces. A clause will be incorporated in the Provincial Act enabling the
province to delegate provincial responsibilities and powers to the big cities.

Another interesting development of the past few months concerns the
distribution of powers between the big cities and the provincial authorities.
The provinces with the four Iargest.Dutch cities have agreed to examine each
policy area and zee whether they too could enhance the administrative powers of
the cities, simplify regulations and reduce bureaucracy.

Official working groups have been formed to consider the areas of physical
planning, housing, economic affairs, environment, welféfe and public health,
and to see how provincial interference in the affairs of the big cities could
be reduced,
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On the strategiﬁ level there are two points which deserve mention. Since it is
feared that, as in the case of central government, provincial departments will
not be over-enthusiastic over this delegation of powers, the big cities
insisted that the process be launched with an administrative agreement between
the cities and the provinces coﬁtaining a statement in principle of those areas
which lend themselves to decentralization.

The proviricial departments will be bound by this agreement.

A second important strategic point is the principle of the so-called reverse
burden of proof. Under this system the onus is on the provincial authorities to
demonstrate why a particular matter should not be decentralized, and not on the

big cities to prove that it should,

To date there are few tangible results to report; in fact the detailed process
has yet to start. However, it can be said that the operétion has run into
‘coﬁsiderable opposition from smaller municipalities in-fhe néighbourhood of the
big cities, which fear that they will be o#ershadowed.

Leaving this area on a problematical note, I will now turm to the question of

the regions.,

The regional questlon

For the past twenty years there has- been a heated p011t1ca1 dlSCUSSlOﬂ on the
admlnlstrative organization of the Netherlands. The basic premise is that there
'is supposedly a kind of regional 'black hole' consisting of a group of tasks
floating in a limbo between the municipal and provincial authorities about
which neither is concerned. This is associated with several major social
developments which took place after the Second World War. The first was the
fairly sharp population rise, secondly-there wag increased mobility, and
thirdly a fairly turbulent period of economic growth. Between them these
factors placed a heavy burden on the cities, which began to burst at the seams,
The result wae that iarge numbers of people left the cities for the

suburbs. _ . |

There was also an exodus of industrial plants and transport activities, and the
urban population began to discoveruthe attractions of the surrounding region
for recreation and other pursuits.. _ -

The key words here are scale enlargement, the big city's urge to expand, and

the greater interdependence of the city and the regional municipalities.

o
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There was a growing realization in the 1960s that there was not enough
administrative control over this kind of development. There was no repional
authority to moderate urban expansionism and channel the.ﬂevelopment in the
proper direction. The.provinces were unable to do anyfhiﬁg'about it, I might
add that the Dutch have always been very anxious to prevent the provinces from
becoming too powerful and to avoid a recurrence of the situation in the
17th-century republic, with its seven autonomous proviﬁces. This also explains

the 'hour-glass' structure of our constitution,

Successive governments have come up with different models, ranging from
strengthening the.provinces to incfeésing their number, end from splitting up
the big cities into sub-municipalities to expandiﬁg the so-called regional
authorities. .

Quite apart from the interests of local democracy, I believe that none of these
vafﬁants does sufficient justice to the specific nature of the big city. They
certainly do not provide the freedom of policy which would encourage effective
government. It is an extremely complex problem, and it is my experience that
discussions on the subject very soon degenerate into an exercise in abstract

thinking.

It is an area rife with theoreticél conéepts, with little attempt being made to
relate them to the real problems. in:my view it is of paramount imbortance that
problems suchjaé these be remdved_frgm the realm.of abstract discussion,

The actual administrative problems éhould be the centfal_issue. and they should
be thoroughly analyzed first. Experience has taught me that if that is not done

the problems are rarely solved,'énd merely become a political football.

Another of the dangers of abstraction is that people rapidly opt for a uniform

model,'whereas the reality of the situation usually demands differentiation,

I have learned that the disadvantages of differentiation, well known to us from

the literature, such as: |

- the structure of the executive becomes amorphous{

— private citizens are no longer'ahle to understand the administrative
structure: |

- problems crop up in financial relationships;

soon tend to dominate all other considerations if the discussion becomes

abstract.
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Speaking from the point of view of the big city.-l believe that the discussion
of the regional queétion in the Netherlands has for too long taken place on an
abstract plane, with uriformity the watchword.

Less than two years ago one could detect a certain change of attitude,
prompted, I believe, by purely finanoial considerations. The povernment has now
dropped the idea of creating new regional provinces armed with far-reaching

powers.,

Tt has been decided that the present administrative set-up will remain
unchanged. The government's objection to change, quite apart from the high cost
of reorganization, is that the creation of regional p;ovinoes would undermine
the position of the munieipalities, This is considereq'to be contrary to the
principle that as many powers as possible should be vested in bodies in close
contact with the general public.

The Duﬁch government feels that the main thrust for solving regional problems
should come from the municipalities, where necessary in the form of
intermunicipal cooperation. Through functional decentralization, in other
words, The government is only prepared to grant the provincial author1t1es a

supervisory role in dealing with the regional question.

The government lists the posoibility of differentiation as a major advantage of
allowing the municipalities to solve regional problems. So here too
differentiation is the key word. The advantage lies in the fact that, depending
on the nature of the problem, there will be an opportunity for municipalities

to establish close or loose forms of cooperation.

"The municipalities, and in particular the big cities, have given this
development a very warm welcome, .

The main reason why earlier reorganization plans have been abandoned is, I
believe, the decline of the regional issue itself. The region is a concept with
no clear-cut content. Scale enlargement has not led to”thé creation of an
obvious cohesion, a recognizable entity, or a community context such as the
municipality is (or perhaps, was). ' _

Moreover, the developments which were responsible for the creation of the
regional question, or the regional 'black hole', no longer have the weight they

once had,
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Population growth has slowed, increased mobility has stabilized, and vigorous
economic growth is now but a fond memory. Dutch urbanlzatlon policy is no
longer characterized by the unbridled expansion of the cities. Quite the _
reverse, the accent is now on expansion within the city, i,e, ne new suburbs.
Nor is there any question of expansion in Rotterdam's port and industrial

region. Restructuring and growth are taking place chiefly on existing sites.

It is part1cular1y significant that the provinces have been stirred to greater
activity in the past few decades. They have been given a mass of new tasks
(environmental protection, to name Just one), and havg thus become responsible
for the administrative supervisidn of regional processes.

There is no room left for a néw governmental layer between the municipality and

the province. Our country is simply too small for it.

Ladies and gentlemen, I am grateful for the opportunity to contribute to this
workshop, and would like to thank you for your interest and attention.

Nico van Eck
13 March 1985
Rotterdam
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V. .

INTRODUCTION

. Barcelona's metropolitan area is governe& by an institution whioh was set up.in

‘1974 as a Joint municipality, unique in Spain. The metropolitan institution is

constituted by 27 municipalities with a total population of over three million,

:out of which one and three quarter mitlion live in the municipality of Barcelona.

It covers an areaof 500 km WLthin the proVince of Barcelona(lS times as laxge)

-

,and the Autonomous Community of Catalonia {64 times as largel).

THE INSTITUTIONAL FRAMEWORK =~

'The_proﬁisions granting'autonomy to regions, provinces and communes constitute

one of the_most important innouations introduced by the Spanish Constitution
uhicn was promulgated_in'ﬁecember 1978, These provisions inelude, on the one
hand, devolution of politicalwpowers and administrative functions to newly crea-
ted regional bodies called.*hutonOmous Communities" ——éomunidades Autdénomas—.

on the other hand, the transfer. of administrative functions to the traditional

levels of local covernment: provinces and municipalities.

The regional and local government bodies are constitutionally defined as the ins-
titutional expression of the existence of different “communities" within the
country. These communities are recognised to have distinctive interests, ditferinq
in a number of ways from the interests of the national community. Accordingly,
gchedule 137 of the Constitutionfstates that regional and local bodies "are
granted autonomous powers in order to.provide for the specifio;interests of
their communities", |

The institution governing. the metropolitan area was set up in 1974 as a joint
municipality. Having the 1egal condition of a local authority, the CMB is

recognised to have, in the new constitutional context, autonomous powers in order

to express and provide for the interests ¢f the "metropolitan gommunity of

Barcelona R



POWERS AND FUNCTIONS

LI

The'CMB is-elso an sPecific local authority because of:its'features and because

of the functions a331gned to lt Spanlsh local gevernment abldes by the conti-

. nentel model. Accord;ng to thls model, local authorities axe empowered by a

general competence clause "to'do anything-which in their opinion is in the

Ainterests of their communities®.

The Statutery-Instmuments-regnlating'the CMB include.such a clause, but a

number of factors concurring in the framing of the CMB modulate the actual

impact of the general competence clause. These factors are mainly: a} the pre-

servation of the munlelpalities censtltutlng the CMB, which are legally defined
as "the primary units of local government“, b) the indirectly representatlve
character of the CMB; and ¢) The establishment of the CMB as, first and foremost

r

a body for metropolitan-wide use land planning.

' The influence of the above menticoned factors can be traced in the statutes

regulating the functions allocated to the CMB. Thus, the Planning functions are
_defined.es compulscry for the CMB, whiie functions concerning metropolitan
services are defined as optional for the metropolitan_institution. Howevexr, the
CMB has gradually expanded its field of action. The functions initizally designed

as fundemental have fallen back inte a second plan, while planning, co~ordina- . -

'-tien end even direct delivery of metxoPOILtan services has become more relevant

as far as the overall activity of the (MB is concerned. And furthermore, the
CMB has started to take responsibility for and to participate in areas

—exercising the powers granted by the general competence clause— which are

not spelt out or itemised by the law, such as acquisitlon and development of

industrial bullding sites, caravan sites, Barcelona s port, etc.
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The develépmént‘in the'sense'of.assuminq more_aﬂd'MOre'of the functions and
services which, in the texminology of the law are_calléd "services having a
hetropolitan'interest“,'is due to a number of reasons, Among them the following

should be mentioned:

C— the impact of the economic crisis in the building sector, one of the most

relevant sectors in Barcelona's metropolitan area during the sixties and early

S

seventies, which has broﬁght‘wiﬁ1ﬁ£:a sharp decrgasé'in the planning activities}

—. the lack of reSGurces:of_manf of the municipalities which constitute the CMB
in order t@ provide for services directly and spécificaliy attributed to them

by.Locél government legislation, such as housing, séﬁage, cemeteries and crema-

- torla, slaughterhouses and markets, environmental healfh, ete.;

— the dramatic increase in the need for services which benefit from unitary
planning and delivery or which greatly demand co-ordination, such as public
transport and highways, water, gas and eiectricity supply, fire prevention,

coast protection, waste disposal, tourism, etc.

— the growing feeling that there exists a "metropdlitan interest" which is

different from the sum of the individual interests of the communities consti-

_tuting the CMB. And this even though most of the municipalities belonging to

the CMB have both, a strong sense of identity and a deep resentment at the pre-
-eminence given to Barcelona and at the influence accorded to the province.

The Statutory Instruments regulating the CMB itemise its powers and functions
as follows:

-Planning Functiocns

1. Drawing up, reviewing and modifying metropolitan planning
2. Approval of metropolitan devélopment plans
3. Requesting Central Departmentsto draft their schemes of action in thé CMB's are

4. Reporting of the Provincial Plan



5. Pinal repcrts ‘on plans, projects and ordinances drawn wp by the munlcipall-
- ties for the implementation of the Metropolitan Plan

6.5Setting.complementary and subsidiary regulations for plahninq and'drafting
| of organisation programmes'and specific planning.projects when munic¢ipali-
ties belonging to the CMB fail to fulfil their duties and vwhen they reguest
. the CMB to intervene. '

In the enforcement of planning prOVLSLOns, the CMB is etmpowered to:

- Exerc;se the - authorlty to exproplate land
b. Constitute a patritmony of metropolitan land
] c.:Sppervise'and oversee approﬁal and implementation of planning provisions

d. Subrogate in the resolution of Planning applications when municipal Councils

fail to fulfil or perform their duties within the periocd set by the law

== Metropolitan Services

The CMB is responsible for the drafting and approval of a Co-ordinate Plan for

the Establishment and Provision of Services cavering all or part of the metro-

politan area and having the condition of “"services of metropolitan interest”.

Public Transport and goods transport
Water, gas and electricity supply

Sewage and refuse disposal and treatment
Housing

Cemeteries and Crematoria

Fire prevention

Slaughterhouses and markets

Any other services which can be considered by the CMBR as havihg a metropoli-
tan character and, therefore, as being of "metropolitan interest"

-

»

-
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‘In the enforcement of the Co-ordinate Plan for the Establishment and Provisgion

of Metropolitan Services, the CMB is empowered: -

a. To assume the organisation and direct provision of metropolitan services
b, To promote the establishment of joint boards among and between municipalities

¢. To set up management bodies, together with the municipalities belonging to
the CMB, for the development of certain activ1tles and the delivery of
certain services

d. To establish consortia with the central'administration with the local autho-
rities belonging to the CMB and/or with other public bodies, for the delivery
and/or the development of metropolitan serxvices and functions
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OVERLAPPING OF POWERS AND FUNCTIONS IN THE METROPOLITAN AREA

' Overlapping'of'pcwers and functions between the CMB and its constituent munici-

palities and between the CMB and the provincial tier can be easily asserted by

' iookiﬁg at schedules 101 ﬁnd 243'Q£ the Local Governﬁent Aet 1955, today still

in force,'énd at schedules 9;10 of Statutcxf Instrument {Decree-Act} 5/1974.

Educaticn-and Related Services

Education (nurserles &prlmary schools}
Libraries

-Mugeums & Art Galleries

Historic and Artistic Buildings

Housing and Town Development

Town Development ' ~(CMB)
Housing o ~ (CMB)

Town & Country Planning &
Related Matters

Local Plans (drafting) (CMB subrogates)
Development Control (CMB subrogates)

Acguisition and Disposal of Land  (CMB) -

Clearance cof Derelict Land {CMB)
Country Parks’ - (CMB)
Caravan & Gipsy Sites {CMB)

Commons

Highways & Related Matters

Public Transport ' - {CMB)..-
Local Roads and Footpaths {CMB)
Traffic _ {CMB)
Parking {C¥B)
Street Lighting & Paving {CMB)
Road Safety (CMB)

Envirommental Health

Food Safety & Hygiene - (CcMB)

Control of Communicable Disease (CMB)

Control of Office, Shop & Factory
Premises  (CMB)

Weights & Measures ~ (CMB)

Foods & Drugs (CMB)

Consumer FProtection (CMB)

. Provinces

Education and Related Services

Education (nuxserles Art SchooLs ,etc}

Libraries

Museums and Art Galleries

Historic and Artistic Buildings

Housing and Town Development

" (technical and financial aid to commnun
n ( n n n m ” (1]

Town & Country Planning &

Related Matters

Local Plans (approval: CMB in metr. area

Development Control {(out of metr. area)
[ ]

* {subrogation, out of metr, area)

(technical & financial aid to communes
“ (subrogation ocut of metr. area)

Highways & Related Matters

Inter-municipal Transport {+ aid to ccmm
Provineial & Comarcal Reads

" (technical aid to communesg)

" (provision of land for parking sites)

" (financial aid to communes)

' {subrogatien, out of metr. area)

Envivonmental Health

" (technical & financial 2id to communes
mn ( || B " n (13 n" L1}

L1} ( " . " n n " "

[ . ( "o ) L1 n (1] N "

" ( L1} It . n n 1* "



SN

__‘,.-. L‘.‘.

-Other Environmental Services

‘Building Regulations

Water, gas & electricity Supply

" Land Drainage
- Refuse COllection & Disposal

Litter
Coast Protection
Clean Ailx

Street Clean51ng
Nuisances

Cemeteries & Crematoria .
Markets & Slaughterhouses ' °

‘Offensive Trades

Health Education

Social Services:

Police & Fire

Urban & Rural ﬁclice
Fire Prevention

Health Services

Hospitals
Adoption Societies

Recreation & Tourism

Swimming Baths

Parks & Open Spaces
Publicity for Tourism
Physical Training & Recreation

(CMB)
(CMB)
{CMB)
{CMB)

"(CMB)

{CMB)
(CMB)

- (cmB)
(cMB)
'(CMB)'

(CMB)

(CMB),

(cve)

(CMB)
(cMB)

Licensing & Registration Functions

Births, Deaths & Marriages
Electoral Census

Othexr Services

- Entertainment

Aerodromes & Ports
Natural Emergencies
Charities & Savings Banks

{cMB)
(CMB)

11.

" Other Environmental Services

" In all these services, provinces are mea

to provide technical & financial aid to
communes and to assume direct performanc
or delivery when the services are not

. discharged or are improperly dlscharged

by communes .

SociaI'Services
(techﬁicalb& financial aid to ¢ommunes)

Police & Fire

Rural Police ,
" (Technical & financial aid to communes

HealthIServices

" Hospitals

Adoption Societies

Recreation & Tourism

L1}
"
L

Licensing & Registration Functions

" (technical & financial aid to communes

LA |? ‘' ] LI n

Gther Services

Charities & Provincial Savings Banks
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RELATIONAL MECHANISMS

" =~ Current Legislation

Relational mechanisms are quite ill-defined by current legislation. The provisions

now in force point out that the CMB is empowered topromote collaboration among mu-

.nicipaliﬁies by encouraging_or St£mu1ating the establishment of Joint Committees

—Mancomunidades de Municipibs;—}”to create, together with municipalities, Joint

Boards fo_admihister.speéific services over a defined local area; and to consti-

. tute consortia for the same purposes, either with one or more of the mﬁnicipali~

ties belonging to the CMB or with any other public body, be it the provincial

~tier or a central depaxtment.

These provisions give the initiative to the CMB and, in different ways, ensure

that the metropolitan institution has a bkasic role in fostering collaboration

among tlers of government in the metropolitan area. Nonetheless, the relational

mechanisms suggested by the legislation are all based on consensus or agreement
between the authorities invelwed, No formal powers of planning, co-ordination and
final decision on conflictive issues are granted to the CMB regarding the organi-

sation, planning and actual delivery of metropolitan services. Therefore, there

. are no means of ensuring that in cases of discrepancy about the policies to be

followed in relation to a function or service , some kind of compromise among the

tiers involved shall be arrived.atg"

When the conflict is open and overt, the procedure i3 clear: a judicial action

against the authority or authorities —"locus standl" for litigation being

tecognised for all tiers of gové:nmgnt——-refusing to act or to arrive at an
agfeement, based on infringément 6f iegal.provisions on the ailqcation of
functions. But as local goverhmgnﬁ legislation includes general competence
clauses'which'appiy td all lOéél authorities; it élways'proves difficult to
éemostrate —except in relation to planning functions— that a legal provision

has been tréhsgressed or breached.



LA

- T

RTINS

13.

— Future Législation

. The Local Government Bill_now being discussed in the Upper Chamber gpecifies a

new relational mechanism: the so-called inter-administrative contracts. This is=s

again a contractual figure, based on previous understanding among the authorities

" involved. It does not solve then, the_qﬁestiOn of how to operate when no consen-

sus is arrived at about the course of action to be taken in relation to a

function or service of "metrdpolitan_interest".

-— Some Conclusions on Relational Mechanisms

The fact that no powers of decision are granted to the CMB may have a positive

effect in two aspects. First, it may stimulate authorities to search for ways of

~arriving at some kind of compromise, on the certainty that otherwise no common

course of action will be taken and that municipal and metropolitan services, or
municipal, provincial and metropolitan sefvices and fuﬁctions will suffer from
lack of co-ordination or will not even bé pexformed or delivered,and that

financial resouﬁces shall be wasted, Second, it may assuage the resentment felt
by municipalities concerning the pfe—eminence given to the municipality of Bar-
celona as well as the influence accorded tq the provinée,.thus promoting colla-
boration. and compensating'for-tﬁe inequalities aerived from membership and in%

ternal organisation regulations of the CMB.

Oon the other hand, however, qedative outcomes also result from the lack of
decision—making powers in casas of conflicting views and interests. These could
be synthesi#ed in inactiwvity, unco-srdinate actioﬁ, inefficiency aﬁd waste of
resources as well as the imposaibility for the CMB, to fulfil its role az an
authority which looks after the needs and interests.of the metropolitan communi-

ty 'of Barcelona.
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CO-ORDINATIVE DEVICES

It has already beeh mentioned that in Barcelona's netropolitan arvesa the system
of government is constituted by five different tiers, all of which have some
kind of local q&vernment powerézand functions. The Local Government Bill greatly

stresses the need for constant collaboration, cow-ordination and communication

ﬂ betweeh the tiers of government. It then goes into setting the authorities which

will be mainly responsible for énsurind co—brdination, collaboration and commu-

" nication between the levels of governmeﬁt,

~- Authorities Responsible at a Local Level

| Schedules 30 and 35 of the Bill set up Provincial Councils.as the authorities

respohsible for co-ordinating municipal autﬁorities with regionai and central
authorities and for the_actuai co-ordination of ﬁunicipal functions and sexvices.
Their intervention is meant to guarantee the efficient and adequate planning,
perfﬁrmance and delivery of municipal functions and services and.to enable
municipal action to follow the géneral guidelines set out by the regional and

central authorities,

In fulfilling this role, Provincial Councils are entitled:

1, To draw up a Plan of co-operation towards municipal functions aﬁd services.
A Plan sorting out aims and prioiities and érovidinj for the distribution ¢f the
grants accorded to such functions by the provincial, regional and central tiers

of government.

2, To make sure that minimum standards are arrived at in the performance and in
the delivery of municipal functions and sexvices. Towards that end, Provincial
Councils are empowerd to estabiish any collaborative formulae with Municipal

Councils they think fit.
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— Authorities Responsible at Regional and Central Level

" Schedule 55 of the Local Government Bill declares that powers will be granted to
regional and central departments in order to provide for the co-ordination of

the actlvit;eé developed.by municipal and Qrovinciai authorities.

.Co—ordination to that énd'will.entailltheir setting up, by means of sectorial
pléhs, the éiﬁ$ and prioritiés'iﬁffelation with a suhjéct matter, function or
service, all 100&1 authorities ﬁili haﬁe to abide bf Suchfplans; and indeed
Prﬁvincial Plans for co-operation.towards municipal functions and services will
_also héve to submit to- the aims and priorities formulated by them. The Bill goes-

on to state that future national and regional legisiation_Will regulate the

" precise extent and bonditions of exercise of the co-~ordinative powers granted to

central and regiocnal departments. And, at the same time} it indicates that
powers of control wiil rest with the national and regiénal Parliaments in order -
to ensure that, by exeréising these powers, central and regional departments do
not unduly encroach on the Quties of provinces and communes and that they do not
impinge on the right of local authorities to manage and conduct autonomously

local affairs.

— Some Conclusions on Co-ordinative Devices

1. The provisions of the Local Government Bill do not mention what shall be the
position of metropolitan institutions in relation to the authorities set up as

¢co-ordinative authorities.

In £he past, the CMB has abided by the plans for co-operation in municipal

works and services —Plan Provincial de Obras y.Servigios—— drawn up by Barcelo-
né's Provincial Council —~Diputﬁcién de Barcelona—é: Membership of the CMB has
nonetheiess ensuréd that,lin drafting such plans,néﬁice is taken by the Provincial
Council of metﬁopolitan needs and interests and that substantial financial aid

is grahted to metropolitan programmes and gchemes.

4 -
-
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It should be considered, however, that Barcelona's metropolitan area has specific

. needs and that the CMB'is'empdweréd by legislation to draw up a Plan for Metro-

politan functions ahd services. In order to ensure and guarantee efficiency. and

co-ordination of administrative action in areas surrounding the CMB, heavily

'deéendent upon functions and services performed and deliveredby the CMB, insti-

tutionallparticipation'shcula'be granted to the CMB in the drafting of Barcelo-

na's Provincial Plan.

Such'afﬁeasuré would guarantee that the aims and pr#orities set up by the Proviﬁ—
cial'aﬁd by the Metropolitan Plans do not differ iQTSubstanfial aspects; Such a

measure wquld moraeovar contribuﬁe-to provide for pariicipaticn, even if scmewhat
indirectly, of metropcliﬁan‘commqus}&y thé drafting of the Provincial Plan,thus

. & s N
promoting a deeper municipal involvenent in observance of its guidelines,

As regards National and Regional Sectorial Plans, no provision whatsoever is

made for metropolitan participation. It should be considered that the CMB is

‘allowed, by current legislation, to ask central departments to draw up program-

-mes or schemes of action concerning public works and services which may have an
impact on metrbpolitan planning. When disparxity arises between a central depart-
-ment and the CMB the final decision is left with the Cabiqet. Moreover, no |
major work or service undeﬁtaken by a central department, liable to affect metro-
politan planning, can be launched withcut a prgvious févourable report of the

CMB or, in case of disagreemaht or conflict, without a favourable report by the

Cabinet.

The Maticnal and Regional Sectorial Plans set forth by the Local Goverament Bill
may have a repercugsion upon or significance for metropolitan functions and
services even greater than the programmes and schemes established by current

legislation. It therefore seems quite.clear that future legislation should pres-’

cribe direct participation of the CMB in the drafting of such Plans. Thus
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ensuring’ that, at 1east the CMB w;ll be able ‘to put forward the interests of the

”'mmetropolitan community and the aims and prlorltles whlch would best fit govern-

—mental_needs in the metropolltan.area‘

2. The fact that the CMB has to abide by the Plans written out by three tiers of

government has a double impact on the CMB. First, it curtails the CMB's autonomy

.'_ln conductlng and managing metropolltan affairs. Second, lt dees not fully qua-

rantae efficlency and co-ordlnatlon of ‘administrative actlon in ‘the metropolitan

T area.

The National and Regional Sectorial Plans are not only meant to set out priori-~

ties'regardingtpublio functions and services. They are also meant to distribute

the:finanoiol resources assigned to them by fhe central and regional governments,

The CMB has no direct precepting powers and is heavily dependent —the financial

resources coming from metropolitan communes amounting to a very small percentage '

of the total rescurces of the CMB~~ on National, Regicnal and Provincial grants.

National and Regional Sectorial Plans —as well as Provincial Plans which-do not
differ substantially from the ones regulated by the legislation currently in
force— are justified by the Bill by the need for co-ordination of administrative
action and are roputed not tb_oncroach on the right of municipal and metropoii-
tan authorities te conduct éutonomously their own affairs. However, these devi-

ces make it extremely dlfflcult for these authorities, and for the reasons which

‘have just been mentioned, to set out thelr own policres when these policies do

not exactly coincide with those of the National, Regicnal and Provincial tiers

of government.

The co-ordinative devices set forth by the Local Government Bill do not fully

guarantee efficient and co-crdinate administrative .actien in the metropolitan

-area. Unless the different Plans foreseen by the Bill are effectively designed

as a series of legal provisions hierarchically linked, there is no means of
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- ensuring that'thesé Plans will'adjust to common criteria and guidelines. The wor-

ding of the Bill is lmplicitly based on the assumption that a hlerarchlcal line

will run from National down to Provincial Plans.

' . However, as has already been meﬁtioned, the SPanishZConstitution recognises the

right of regional and local authorities to'exerciselautonomously the powers

. granted to them by 1egi§1atioh, Iso’-that- hierarchical relationships among terri-
'torial governmental institutions are formally excluded by current legislation.

The Constitutional Court has repeatedly struck down as unconstitutional national

and regional atatutes encroachlng on regional and looal rlghts to autonomy.

"Neverthelesg, the national government insists on drafting Bills which, on grounds

of efficiency and co-ordination,fail to recognise.that a system of autonomous
pluralism based on territorial representative bodies was set up_by the Constitu-
tion. Three factors might be réforred to ;s contributing to that attitude towards
regional and_looal autonomy. First, ﬁpe_imprecision of the constituticnal provi-
sions stating regional and local government powers and functions. Second, the
reluctance of the national government to lose control of relevant executive

functions, Third, the acute difficulties deriving from wholesale reform of the;

administrative structures.

It must alse be mentioned that some regicnal governments, and more specifically

‘the Catalan govermment, have adhefed to the central government's attitude towards

authoritles belonging to 1nferxor levels of govermment. It is thus highly predic-
table that the three categories of Plans affecting the CMB will all tend to

curtail the CMB's decision-making powers regarding metropolitan affairs.

It seems then, that the co-ordinative devices set'forth by the Local Government
Bill may restrain the CMB's ability to act as an au#onomOus governmental institu-

tion looking-after the needs of the metropolitan community without solving the
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problems arising from the existence of five tiers of government in Barcelona s

metropolitan area with overlapping powers and functions. Unless a sarious effort

" is made to clearly define the competences af _different authorities there -

seems to be no way, in today's constitutional context, of respecting the right

©of regional and local institutions'to'provide for the distinctive interests of

their couwmunities and at the game time, allow for coeordination and efficiency

ofeadministrative actionr Otnerwise, conflict will continue to arise as it has

~done up to the present date,-with sppeals against'stetutes ragulating regional

" and local government being sﬁstematically lodged-with the Constitutional Court.

SOME CONSIDERATYONS ON THE CMB'S ROLE AND ON INTER-GOVERNMENTAI, RELATIONS

IN THE METROPOLITAN AREA OF BARCELONA

1.- The CMB, like most metropolitan institutions which do not result in or imply
administrative annexation of the constituent municipalities, has a variety of
functions and has assumed over the years a variety of roles, depending on the

needs of the moment and on its possibilities to act.

2.= As a result of the ability of'the'CMB to adapt to.different heeds aﬁé situa-
tions, its relations with the municipalities within it .ere fairly varied and
flexible; Overlapping of powers and functions is quite wide, but open conflict as
a result of it does not seem.to be the general rule; A oreat deal of collaboration
takes place in relation to certain functions and services. In other fields, the
CMB has assumed direct responsibilrty for functions and services which, according
to the legislation, could and should be undertaken and delivered by communes.
Where-municipalities have.been-able to discharge their duties, the CMB has tended
to refrain from intervening. Finally, in some sectors,.the CMB has taken initia-
tives which are'not_favourably viewed'by communes or are even resented by them,
considering metropolitan intervention unnecessariiy or unduly restricts their

possibiiities of exclusive influence and action.
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3.--Inter4gdverhmentai relationai mechanisms are quite precisely defined as far

as tha resolution of open conflict is concerned, resolutlon lving directly with

the Courts of justxce. As far as relatlons for everyday conduct of affairs are

concerned, the line being followed is on collaboration and co~ordination. But no

‘precise definition of how these should be achieved has been established by le-

gislation. The Local Government Bill greatly stresses the need for collaboration,

ca;ordination and communication between tiers of govermment but does not really’

_'set out new relational mechanisms capable of settlihg conflict and disagreement

- when no consensual course of action is defined by the CMB and its constituent

municipalities.

4;- Thé role of the proﬁincial tier in the metrcpoliﬁan institﬁtion is not
clearly defined in thé legislation regulating the_organisation, powers and
functions of the CMB. In the light of the future 1egis;ation on local government
it seems that a mére specific role is attfibuted to thé Diputacién. The provin-
cial level would assume direct responsibility for acting as a unit for co-ordi-
nation, collaboration and communicaﬁion, both between the CMB and its surrounding
municipalities —closely related with the CMB and highly dependent on certain
metropolitan services— and'betweén the CMB and thé_central and regicnal adminis-
trative apparatuses which are.responsible for a number of areas related witﬁ'
Iocal government. The fact that no gpecific mention is made by the Bill of the
nmetropalitan avthorities should n;£lbe understood, in my opinion, as meaning
that Barcelcna s provincial authority—will be responsible as outside the metro-
politan area, for the efficient and adequate plannl.ng, performance and delivery

of municipal functions and services by the municipalities belonging to the CMB.

5.= The relationship between the Generalitat and the CMB is still very vague and
unsettled. From reasons deriving from the balance of power between the regiocnal,

provincial and metropolitan tiers since the re-establishment of democracy —the
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regional géveinment being contrelled by the nationalist Catalan'party and the

- provincial anﬁ'metrdpclitan qoverhmémusbeingcqntroiled by the socialist party—

the regiocnal and métropoiitan tiers have been going their own ways ﬁithout

eithef.mudh_intérference and_éonflict or collaboraﬁion énd co-ordination. After

the passing of the Locai-Gpvernment Bill a much closer relationship should de-

velop bécauée the Generalitat has assumed, within the basic legislative frame-

work set oﬁt'by'the national Parliament, legislative and executive powers

‘regarding local government; If the balance of power does not substantially

change in the near future, imﬁlemehtation'of regional'légisiation regulating
the.CMB's organisation, powers and'fﬁnctions mighﬁ prove to bequite divisive.
Up to thé prgsent no regional'statutes having-an immediate impact on the CMB
have been paésed vet,but some of the policy deciéioﬁs thchhin the:past have
affeéfed.the.CMB do seem to indicate that the régicnal goveinmenﬁ's aﬁtitude
towards metropolitan government will not tend to expand and fosfer_metropolitan

autonomy .



Local Government Reforms and Metropelitan Government in Europe
br, BErnst Buschor, director of the financial administration of
the canton of Zurich, member of the Steering Commitee for

Regional and Municipal Matters of the Council of Europe

This paper is a draft for the Workshop on Metropolitan Govern-

ment, Barcelona,

1. Introduction

Europian society as well as local government has had a consider-

able evolution in the postwar period. Some reasons of these deve-
lopments are common: relatively high increase of real income, de-
mand for more and better public services or increased sensitivity
against different standards of public services. It is, therefore,
not astonishing that local government reforms in western Europe

had - at least to a certain degree - similar problems and tenden-

cies.

These explanations base particularly on the work of the Steering
Commitee for Regional and Municipal Matters and the Conference of
Local and Regional Authorities of the Council of Europe. Both are
institutions of the Council of Europs that are occupied with lo-
cal government. The Conference of local and regional Authorities
is composed with local elected people, the Steering Commitee with
senior officials of usualy national level.

The studies and activities of these organes demonstrate the use-
fulness of cooperatlon in these matters. It is uncontested that
national history and politiéal tradition dominate regicnal and
municipal matters. But the studies shows however, that there are
much more common problems and perhaps even solutlons than people
believes. However, serious studies in the field of local govern-
ment demand considerable efforts and comprehensive knowledge on
the sitvation of other countries., I am therefore happy that the
Buropdan Consortium of Political Research occupies with this dif-
ficult matter in a very combeteht and meritfull form. I thank as
well the auntorities of Barcelona for this metropolitan workshop.
I am convinced that our discugssions can contribute to the resolu-

tion of your problems.



2. Evolution of local government finance

Local government expenditure was. increasing very rapidly in most
countries of western Europe in the period 1960 to the mid 1970'5.
In many countries was the rate of growth in this period conside-
rably higher than this of gross national product and of central
government expenditure. The main reasons were the labor-intensity
of lécal government tasks (education, social services, public
transport and so on), the requirements of more and better.servi—
ces and the growing capital costs (land prices and interests for
borrowed money).

After the economic crise of the mid 70's this tendency changed.
In several Europian countries the rate of growth of local govern-
ment expenditure declined in real terms and By comparison with
central government (for instance United Kingdom, Denkmark, Nether-
land, Sweden). In some countrieg local authority expenditure as a
proportion of total public expenditure or GNP remined relatively
constant (Ireland, Luxemburg, Federal Republic of Germany, Swit-
zerland for instance). Only in few countries the expansion of lo-
cal government expenditure continued in the last ten years
(Portugal or Greece for example). It seems that there is a decli-
ning trend of local authority expenditure particularly in the

northern Europe.

It'appears that a major cause of the declining trend in expendi-
ture is the significant reduction of capital expenditure. This wy
be caused by the fact that it is easier to cut ‘investment pro-
grammes than to reduce current expenditure or even the level of

services.

The income from local tacation sources increased in general in
both mentionned periods at a lower rate of growth than local go-
vernment expenditure. The main reason ist the unboyant caracter
of most local taxes. Exeptions of this evolution are to a certain
degree the countries where local authorities levy income taxes
(Switzerland and Scandinavian countries). In most countries cen-
tral government increased financial assistance in ther forms of
grants to local authorities, at least unti the mid 70's. At the



same time gspaecific grants were more or less substituted in many
countries by non affected or block grants and detailed control

over the activities of local authorities reduced.

Since the mid 70's, it apperas that there has been a tendency in
several countries for the reduction of grants to local authori-
ties (for instance United Kingdom, Scandinavian countries, Swit-
zerland). In United Kingdom, indicators for allocating grants to
local authorities have been converted into targets for expenditu-
re of individual local authorities. The lower growth or even con-
traction in Eurcpean countries was followed in general by a
reduction of grants and attempts of central governments and local

authorities to reduce government expenditure.

3. Objectifs of local governments reforms

An early and important reform of local government was made in
Sweden. A main objectif was to make economically and administra-

=‘}'tive1y more efficient authorities. The reform was, therefore, in

- principal a reform of rural areas. The result was a considerable

.reduction of local authorities from 2500 to 279 through amalgama;v

_Emtions of local authorities by central government. The main po-

pulation per autoritiy increased from 2 000 on 30 000.

In Denmark, the boundary reform leaded to reducfion of local au-
thorities from 1 388 to 275, As_in Sweden, the requirement for
larger rural munig¢ipalities inikiated the reform process. But in
Denmark the need. to r;duce éxternaliﬁies of ufban areas was as
well important: One urb&n”area_shduld, therefore, become ocne
municipalip}f. Increased demands upon local administration from
decentralisation and the public should be enshfpded through %his
reform. The economically andfadmfhistratively better balanced mu-
nicipalities allowed at same time'the substitution of more than a
hundred special grants through a geheralltor block) grant system
with a special subsidy for weaker municipalities.

In Norway, the reforms were -~ compared with Sweden and Denmark -
rathexr modest. The number of municipalities has been reduced

through amalgamations from 744 to 451, and the average number of



inhabitants in the communes doubled from 4 400 to 9 000. The
preoccupation was the redifinition of the tasks or functions of

the varicus government leltels,

In United Kingdom, the reform of local authorities was determined

particularly by convenient arrangements from the point of view of
the central government on an efficient relationship with local
authorities. In several steps since the world war the detailed
and inflewible system of specific grants for particular servies
was changed toward general or block grants. The specific grants
were substitﬁted gradually by the rate support grant system cove-
rihg now about 60 % of local revenue. The importance of the local
real estate téx-onﬁ property, the rates has diminished.

The local government structure has been developed to a two=tier
System with counties and districts. This restructerin brought a
drastic simplification. The ordinary counties are much more
comparable with regional than local entities. They control about
3/4 of local government expenditure. However, in urban areas the
district council retains tasks like education and social services
which fall in the other districts into the count¥y-level. With
this reform the more than 2 000 units of local government were
reduced to about 500.

In the Federal Republic of Germany the compentence for the reform

of localngovernment-belongs to the Laender. Bach Land developed

their own modei. But there #eré common reasons for the reform.

Likg in the Scandinavian‘coﬁntriest one objectif was the creation

to provide on their own responsability in one place close to the

citizen their tasks. Purthermore multivarious oﬁerlappings between

urban centers and suburban areas should be managed in a more ef-

ficient way. Three models have been developed:

- New forms of intermunicipal cooperation within communes

- Integration of the central town and the suburban communes under
the district control

- — Creation of cone authority covering the town and the suburban

area,



In France, the direction of'reformswwas'hoééﬁﬁ;amalgém&tionﬂéff
the 36 000 communes but the reenforcément of”the municipal co-
operation through joint boards or assoc1at10ns of municipalities
{syndicats inter communaux) for one or several purposes, Such as-
socliation cooperate on the executlve or administratiwe level. Theg
have been critisized for their lack of democratic control. A new
form of cooperation has been provided in 1966 with the urban
comnunities. They are administred by a concil whose member are
elected by the municipalties (deliberative assembly). They deal
mainly with planning and investment matters of common importance.

In countries like the Netherland or Switzerland the situation is

in so far comparable, that the cooperation bases on associations
of municipalities and the structure of communes remains unchan-
ged. In both countries the lack of democratic control of such

associations is partly criticized.

In the Mediteranean countries local government isf rather in
developmént. The preoccupation of central government in Spain as
well as in Italy was rather the creation of regions as a politi-
cal instrument to balance cultural and historical identilies by
decentrallslng functlons. Reglonal and municipal reformz have oc-
cured never 51multanlously therefore. With exeption of Portugal
the municipalities particularly in rural reglqns seems to have
serious probleﬁé concerning their administrative and financial
.capacity. At same time there exists a trend toward the centrali-
2.éapion of public finance'gnd the need of increased transfers of
central govgrnment-£0'lo¢al authorities. These evolutions seems
to be in so farlcontradictory, that the centralisations of taxes
is compenéated'by rather detailed and restrictive transfers for
particular purposes, whidh limit considerably the substance of
regional and local authority's political and administrative
autonomy. o '

4. Local authorities within the objectifs of efficiency,

autonomy and democratic participation

If we compare the main objectifs of local government reform, the

" increase of efficiency, autonomy and. democratic participation are



predominant. The contreversary question is, how far these objec-
tifs have-been achieved., The answer is difficult because of the
relatively long reform-periods, in which conditions would have
changedieven without the considered reforms. A reply is almost

- impossible if we compare reforms of different countries because
of the differences in the four main reform concepts

- territorial reforms (amalgamations of local authorities)

- functional reforms (new repartitions of public tasks or functions)

- organisational reforms (cooperations within a government level)

- financial reform (new repartition of taxes and new grant systems)

As far as efficiency in Sweden is concerned, F. Kjeliberg con-
cludes "the results of the reform seems to have been more positi-
ve, albeit not altogether satisfactory" {(p. 140 f). Johnson con-
cedes for British case, that "a rationalisation and simplifi-
cation of the local government structure has been achievid" (p.
170). The effect of rationalisation cannot be estabilshed with
precision. Local authorities have been stimulated to use modern
planning and management techniques. In the case of the Federal
Republic of Germany it is rather contreversial whether efficiency

has been increased.

Concerning the democratic participation the consens is quite
clear: théﬁqhalgamation of local authorities leaded to conside-
rable reducﬁioh_of the.ﬁﬁmber of locally elected politicions and
to reduced poésibilites for influencing local decis#ions through
,personél contacts. This seems to have a rather negative impact on
the citizens' political activity in Sweden {p. 140). In United
Kingdom and in Germany'the participation on elections did not sig-
nificantly change. "The balance in respect of the political ef-~
fects of reforms shows a somewhat negative result .., It might,
however, be held that the relative political weakness of local
government steams from other factors, and notably from the in-
creasing range of central goverﬁment contreol. Far from leading to
more decentralisation, it might be argued that the reforms have
been followed by more centralisation" (Johnson p. 172). Johnson
argues that the conversion of grant criterias into expenditure
targets leaded to stronger overall controls and nullified at

least partly any political revitalisation of local government.



But intensified cooperations between.local authorities through
associations is as well critisized because of the lack of democ-
ratic participation. Such institutions are usualy controlled by
the executive bodies. In several countries without an important
territorial reform their number is even highér than this of loéal
authorities. '

An cther difficult point is the effect on the right, to regulate
" and manage local affairs under own responsibility (local self
government or autonomy). Local autonomy depends not only from the
degree of government control, but as well on the forms of finan-
cial dependance on central state. The crucial question is the im-
portance of the right of local authorities, teo levy taxes and to
fix their rates. The cuts of grants and the expenditure targets
of central governments for local aﬁthorities may have influenced
the Conference of Local and Regional Authorities to call upon na-
tional governments on their 14th session in 1§?9:
- to provide local and regional authorities with sufficiently
buoyant and flexible taxkes that can be localised on their
territory and of which they have the power tofdetermine the

rate

- to not ovér—dependent on taxes of an assessed nature on property e
other specific goods

- to levy or (at least) to receive a guaranteed shére of income
tax ‘ | '

Even if judgments on reforms are divided, the reforms are in so
far accepted that the "way back” is not seriously asked. In a very
general tendancy the important reforms in Burope gend toward a
two-tier model of bigger, strong local and régional authorities
with concentrated responsabilities. |

An important controverse question is the use of voluntary and
compulsory cocoperation of local authorities. Voluntary coopera-
tion can work satisfactorily when the interests of the concerned
authorities coincide. It has the advantage of a positive attitude

of the members. The disadvantage ist that serious confliétslr like



they exist'namely in the city-suburb-relations, cannot be re-
solved. Compulsory cooperation is$ therefor unavoidable in order .
to master regional problems in particular between central and

surrounding authorities.

"5. The metropolitan government problem

In the history of reforms of local authorities the metropolitan
government problem has become growing importance. At least in the
first postwar-period the problem of rural areas was predominant.
This is in so far astonishing as about half the population of we-
stern Europe is living in local authorities with more than 10 000
inhabitants. But this population comprises only about 5 % local

anthorities!

The comparisons per capita expenditure of local authorities with
central cities in Switzerland is not representative but typical.
Per capita expenditure of central cities are almost 50 % higher
than in rural or suburban communes. From the main functions only
-primary education expenditure per capita is lower. Social welfare
and health expenditure are more than three times higher. Younger
Families teﬁd to live rather in the suburban érea, so that the -
urban population has much-highér share of older people (health
and social welfare). In many cases increased responsibilities for
handicaped, drug addicts, immigrants, juvenile delinguents and so
on falls on cities. This is the same for special or higher educa-
tion, environMEntal meashures, housing, culture and leishure

facilities, police, fire protection, parks, open spaces and so on.

During a long period the Swiss central towns were able to furnish
these supplementary services and to discharge indirectly suburban
communes and the regional'authority (canton). The lozs of resi-
dent population and the lower income of ccrporations since the

mid 70's'creatéd, inspite of growing employmeht.places, serious
financial problems. But it was not possible to balance the exter-
nalities within the local level. A cantonal law with the objectif
to balance the externalities in favour of the central city of
Zurich passed the referendum hardly: In the central city there

were 60 000 votes for and 30 000 votes against the law- (it was



'cdntested by the left bhand parties of the central city). From the
other (suburban) municipal voters 85 000 voted for and 130 000
against the law, so that.the centfal city over compensated the
referendum by 5 000 votes. The voters participation was 40 %.

In a rather generalised form it is not exagerated to say that
central cities have actually - compared with other and namely su-
burban authorities - more problems to balance their books. In
principle, there exist the'following possibilities:
1. Internalisation through amalgamation with suburban authorities
2. Transfer of externalities to the regional level

3. Increased government grants for central cities
e Higher taxes, fees and charges -
5. Reducing expenditure

It seems that today suburban municipalities are less willing to
amalgamate with the central city. Such amalgamations are, there-
fore, not possible, at least not on a voluntary basis. If the re-
gional level (and in several countries the central State) ac-
cepts, it is easier to transfer externalities to the regional
"authoritiy. The increase of grants in order to compensate through
the regional (or national) level externalities leads to intranspa-
rent forms of dual (or triple) responsabilities which should ra-
ther be eliminated. However, in order to keep their competences,
central cities seem to prefer this way. |

Higher taxes, fees and charges are not popular. Where-as right
hand parties are against higher taxes but usualy for higher fees
and charges, left hand parties are for the contrary.

The reduction of expenditure in a periode of scarce revenues an
unavoidable instrument of balancing the account. Rationalisation
or reprivatisation of servicés are key-words on the political
scene; it is easier said than realised. Main 6bstqm9es are the
inflexibility of the officials' status and the limited possibili-
ties to purchase goods an services. Reprivatisation could only
have considerable economic effects if it is provided for major

services like education, public sanitation or public transport.



It is astonishing that the expefiment for education vouchers in
Kent, realised in 1978, did not have more public attention. A -
comparisoh of private and public schools in Switzerlahd explanied
the difference of neraly 50 % lower costs of private schools

with a better motivation of teachers and students as well lower
salaries of teachers per school-hour and different organisation.
If we consider that about 2/3 of local government expenditure are
salaries, a scarcer use of manpowef and a more flexible status of .
officials need further examination. In this field we can learn
perhaps form the system in the United Statég.

A similar crucial problem is the purchase of goods and services
of local authorities. Apart from inefficiency in planning,
organizing and providing services it exist the danger of favori-

sing local enterprises with or without corruption.

6. Perspectives of local government

The actual time seems less to favorise "big local government re-
- forms". The public as well as the central states are preoccupied
with the problems of unemployment, inflation, growth and envi-
ronement protectibn. The cdmpetivity of Europé&an economies has
become a dominant problem. These questions have to be dealt
primarly on national level; but local government can contribute
as well to their solution. The economical competivity can increa-
se if local government rationalizes his services in order to re-
duce taxes, fees and charges. This increases the cash flow for

necessary investments of the private sector.

The need for a more flexible status of officials can facilitate
similar evolutions in the private sector. The factual or formel
election of officials for lifetime with guaranteed and growing
salaries does not correspond to the needs of an open economy.
Furthermore, deregulation (wich if rather necessary in central
government) sfhould beareeds—Hy promoted as well on local level
(for instance in the field of physical planning). Deregulation

seems to become a key-word for all government levels.



Local authorities have important résponsabiiities in the field of
environnement. It is even mainly a local task, as far as the
protection of nature and monuments is concernéd.'The general re-
gulations in the competence of central governments and the parti-
cular and regional protection of the population1as'well of the
natural and the historical heqﬁghge need not bnly'a national, but

even a Europtan cooperation.

A main advantage of local government is, that it is closed to the
citizen. A mean to enshure close contacts with the citizens is
the local referendum. Citizens participate directly on particular
decisions of common interest. The right of referendum is most
developed in Switzerland. This is probably a main reason of the
relatively high popularity of local government. But referenda
exist és well in other countries. In France it is possible in the
case of certain amalgamatioﬁs of local authorities, in Denmark
for closures of schools, in Italy for the amalgamation of regions
or in Norway for the sale of alcohol. In United Kingdom it is

discussed for the tax increase of rates.

It is not asthohishing, that the idea of a charter on the princip-
les of local self-government has been develoﬁed in the last years
and will be submitted to the Commitee of Ministers of the Council
of Europe in next time. This charter contains 16 articels and
defines local self~gbvernmeht in a comprehensive manner. "Local
self-goverﬁment denotes the right and the ability of local

' authbrities to regulate and manage a substantial share of public
affairs under their own responsability and in the interests of
the local population.® The following 9 paragraphs describe the
conditions of the free and independant self-government. Not all
government are happy with this charter because it is considered
as an instrument of intervention in internal affairs of each
country. From the Conference of Local Authorities it is con-
sidered as a supplementary'and'main pillar of the council of
Eurcpe's philosophy, the principles of democracy, human and so-
cial rights. Indead, a human society needs democracy., But a
society cannot be democratic without strong and efficient local
authorities.
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The text bases namely on the following publications of the
Council of Europe: ' h | |
-~ .The reforms of local and regional authori;ies in Burope:
Theory, practice and critical appraisal, Study series local
and regional autorities in Europe, vol. 28, Strasbourg 1983

- Local autonomy: Legislation, practice, prospects, report for
the Conference of European Ministers responsible for Local
Government, Lugano 1982

- Methods of consulting citizens on municipal affairs, Study
series local and regional authorities in Europe, vol. 18,
Strasbourg 1979
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The Vicious Circle of Migration, Health, Housing
Employment and Financial Squeeze
The Case of the City of Copenhagen

by Bent Rold Andersenl)

The story

- This is a story about Copenhagen, a city which is regarded as
wonderful by foreign tourists and domestic visitors, by young
students and others looking for educational facilities, but
not by the strong and wealthy Danes who are 'at the peak of
their performance and professional carrier, looking for mo-
dern comfortable housing, recreational environment and tax de-
ductions. It is a story about a metropoli.i:an area where the
strong, healthy and wealthy part of the population in the
middle ages is increasingly separating itself from their own
young children,' their old parenté and their weaker brothers
and sisters. Coﬁsequently it' is also the story of a border-
line Ybetween municipal units being at the same time the

borderline which separates wealthy and strong persons fram
the poorer and weaker persons. '

Metropolitan Growth and Migration

The metropolitan region of Copenhagen is traditionally defi-
ned as the city of Copenhagen plus 49 other municipal units.
One af these {city of Frederiksberg) being totally encom-
passed by the city of Copenhagen, the others forming a thick

1) Professor. Director of the Local Governments' Institute

of Public Finance and Administration. Copenhagen. Den-
mark.
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frame of suburbs and metropoliltan backland, st.irrounding the
city. -

Since the beginning of the century the population of the to-
tal metropolitan region has grown fastly from a little less
that 700.000 to a little more than 1.700.000 persons. The
growth, however, is unevenly distributed between the city of

Copenhagenl) and the municipal units in the suburbs and back-
" land. Until 1950 the city grew as well as the rest of the

region, although the growth rate was decreasing in the city
and increasing in the suburbs and backland. But after 1950
the c¢ity of Copenhagen stopped receiving its part of the in-
flow to the metropolitan region from the rest of Denmark, and
the net inflow turned into a flow out of Copenhagen, primari-
i1y to the suburbs and backland. Until 1970 the rest of the
region received a net inflow from the city of Copenhagen as
well as other parts of the country. After 1970 there has been
a substantial migration from the city of Copenhagen to the
regt ©f the metropolitan region and a slight migration from
the whole region to other parts of Denmark.

Table 1

Development of the Population of the Metropolitan Region of
Copenhagen

~Year City of Rest of Total
' Copenhagen Metropolitan Metropolitan
Regionl) Regionl)
1900 400,000 274.000 ~ 674.000
1930 ' : 617.000 440,000 1.057.582
1950 768.000 €70.000 1.438.000
1970 622.000 1.131.000 1.753.000
1981 493.000 1.246.000 1.739.000

1) The areas which is to-day included in the region.

1) The municipality of Frederiksberg has had a dJdevelopment
of population parallel to Copenhagen. The economic and

...ogial consequences, however, have not been the same.
This special topic-is left out here.



For the city of Copenhagen the net result has been a decrease
in the number of inhabitants by almost 300.000 since 1950,

which corresponds to a decrease by 37 percent over a period
of 33 years.

The adaptation of municipal activities to such a decrease in
the population over a relatively short span of years, certain-
ly puts pressure upon the econaﬁy and administrative efficien-
cy of the city. Not least, of course, in a Scandinavian wel-
fare state, where the provision of health, educational and so-
cial services are largely the responsibility of the local
government .

In Denmmark the provision of Hospitals and other health
services is the responsidbility of the country counties.
These services are generally free of charge.

Primary education and social services are also free of
charge or at low charges. They are run and financed by
the local authorities. The city council of Copenhagen

serves at the same time as a county council and as a lo-
cal authority.

The essence of the financial and administrative challenges,
however, did not come up to be the adaptation to decreasing
needs and incomes, but the adaptation to increasing needs and
decreasing municipal incomes. '

The reason for this was that the composition of the popula-
tion changed radically as a result of the migration patterns.

In order to understand what happened, one has to cbserve 3
characteristic of the pattern of migration:

1. The net decrease of 300.000 was the result of much bigger
inflows and outflows of the city. Since 1950 about
700.000 persons have moved into the city, and about 1 mil-

lion have left the city. Only one third of the population
of the city are actually born there.



2. The group of persons who moved into the city was diffe-
rent from those who lived there already. Among the immi-
grants there were exeptionally many youngsters coming for
education, many unmarried persons in all age groups, many
of whom being economically dependant, and - although the
statical evidence is insufficient - presumably many men-
tally ill and abusers _of drugs and alcohol.

3. 1In the same way those who left the city had another campo-
sition than those who remained. It was preferably those
in the age groups from 30 to 60 who left the city. Even
among these age groups a selection took place, the well
educated, economicallj independant and healthy being over-
represented among those who moved from the city to the
suburbs, to the backland and, later on even to other
parts of the country.

As mentioned, the statistical evidence is not complete since
we do not have detailed information on the economic, social,
and health characteristics of those who move. Nevertheless
the consequences can be easily observed in the characteri-
stics of the remaining population.

The Causes of Migration

We have not been able to ask the 700.000 persons who moved in-
to Copenhagen City between 1950 and 1983 why they did so. Nei-
ther have we been able to ask the one million who left the
city about their motives. So we cannot dig deeply into the in-
dividual causes behind the migration. But we know what the
city can offer and what it cannot.

No doubt the City of Copenhagen can offer two important featu-
res with many attract immigrants fram other parts of the coun-

try. 1Its wide variety of educational facilities, and its
cheap flats. | |

Certainly wonderful Copenhagen has many other industrial, cul-



tural, recreational and environmental assets to offer. But
the point is that you need not to live within the borders of

the city government to enjoy these. So these are not strong
motives for migration into the city.

The cheap flats, on the contrary, are strong magnets, indeed.
Not only to students who look for cheap lodging as close as
pessikle to the educational centers, but also to other
people, the circumstances of who reguire cheap rents without
to much regard to the quality of the flat.

Table 2
Housing in Copenhagen 1981

City of Metropolitan Denmark
Copenhagen Region less less the

the City Metropoli-
_ tan Region

Number of Dwellings
thousands : 283 507 1.371
One-family houses. Pct. 7 52 69
Flats. Pct. 93 48 3
01d, with inadequate o
sanitary equipment. Pct. 20 ' 2 6
Less than 3 rooms. Pct. 52 22 19

We also know what the city of Copenhagen cannot offer. It is
of extreme importance that there has been.only little area
left after 1950 for residential building, especially of one-
family houses. ' '

This has been a factor of péramount importance since the pro-
sperous economic development during these decades in Denmark
as elsewhere created a irresistdble demand among prosperous
people for their own house. Not only as a #omfortable frame
of their family life, but also as an insurance of their
assets against the accellerating inflation and - not least -

as the most important means of reducing their personal income
taxes which rose steeply after 1950.



One cannot wonder that many left the city because it could
not offer to them the object which they desired more than
anything else: A house of their own to live in, and interest
payments to deduct from their taxable income. These motives
were particulary strong for the well educated, newly married
couples with high taxable incames and marginal tax rates from
50 to 80 percent. Under these conditions the migration
patterns coula not aveid having substantial impact upon the
composition of the population of the city of Copenhagen.

Social Consequences of the Migration

As mentioned above this selection process cannot be measured
in detail by direct statistical observation. It has to be
measured by its consequences cn the remaining population.

A couple of month ago a statistical analysis on this matter
was publishedl), '

Some of the consequences can be easily observed in the age
distribution of the city of Copenhagen.

Tabel 3

Distribution of age. Indexation in Relation to the Total
Danish Population

Age City of Metropolitan Metropolitan
Copenhagen Area less Area including
City of Copen- the City of
) hagen Copenhagen

0-6 70,9 95,3 | 88,5
7-17 " 53,7  104.6 . 90, 3
18-19 77,6 102,8 - 95,7
20-29 134,06 92,4 | 104,1
30~49 86,0 ' 111,9 | 103,9
50-59 95,8 104,2 . 104,6
60-66 126,6 - 94,1 | 101,8
67-69 - 145,8 86,1 103,2
70-79 - 160, 4 79,1 102,8
80- 169,5 75,1 101,5

1) Bent Rold Andersen, Birgit Hjermov, Peter Brix Kjelgaard,
Palle Mikkelsen, Jesper Schou Nielsen, Karen Margretge 0l-



It is evident that the motropolitan area has an age distribu-
tion which comes rather close to that of the total Danish po-
pulation. But the distribution of age groups within the metro-
politan area is abnormal. The middle aged and the children
living preferably in the suburbs and the backland, whereas
the youngsters and the pensicners are overrepresented in the
city. The best taxpayers on one side of the municipal border-

line. The major consumers of educational, social and not
least health services on the other.

Marital status also differ. Even beyond what follows fram the
age distribution. Only 39 percent of the adult Copenhageners
are mafried. against 55 in the suburbs and backland and
against 56 percent in the rest of the country.

Thus there is a high proportion of pensioners, more students

and single persons in the remaining population of the city'

than in the rest of the country.

The selection goes even deeper. There is clear evidence that
the health gtatus of the population in the city is much lower
than in the rest of the country. Above all, this can be obser-
ved in the mortality rate. Mortality rates which have been

standardized for differences in age distribution have been
calculated.

Table 4
Index of Mortality rates, standardized for age, 1971-79.

Whole cquntry = 100

Men " Women
City of Copenhagen ' 123 106
Metropelitan Region
less City 100 - 100
Denmark

less Metropolitan Region 95 98




The mortality rate for men is significantly higher than in
the rest of the country in all age groups from 20 and up-
wards. We find the same tendency for women, although remark-
ably enough less extremely. The explanation may be that the
selection, which is imbedded in the migration process, is
. stronger for males than for females, because families tend to

move in accordance with the needs and desires of the bread-

winners, who are normally men. And perhaps also because
single men are more mobile than single women.

Anyway it is a remarkable fact, that the excessive mortality
rate of the city of Copenhagen is not due to any single or
even a few causes of death. It can not be attributed to re-
spiratory illnesses (which could be explained by inferior
housing conditions), neither to suicide (which could be ex-
plained by the number of single persons or the stress in the
big city) nor to any other single cause or diagnosis. We find
excessive mortality rates for cancer, for heart and vasculér
diseases, for accident and suicide, for liver cirrhosis ete.

This seems to indicate that the excess mortality rate should -

rather be explained by characteristics in the populations
than as a result of some negative external or environmental
factors like housing, polution or stress. The population of
Copenhagen is in average less healthy and has a lower capa-

city of resistence towards negative external factors than
other Danes in the same age groups.

This observation is remarkably enocugh confirmed by an exces-
sive prevalence of mental diseases. After standardization for
differences of age, we find that the proportion of Copenhage-
ners who are in a hospital because of mental disease, is 3
times as high as that of the rest of the country. The diffe-
rence is mainly due to severe diagnoses such as schizofrenia
and organic brain diseases. Also severe conditions fellowing
abuse of drugs, alcohol or narcotics have a higher hospitali-
zation rate in the city of Copenhagen than outside, whereas



there is much less difference when we look upon neurosis and
other so called "reactive® mental diseases. It is reconfirmed
that it is a matter of selection rather than one of negative
external factors.

On this background one c¢an only expect that the demand for
hospital treatment and other medical services be higher in
proportion to the population than in the rest. of Denmark.
Actually the consumption of somatie¢ hospital services after

standardization for age is 28 percent above the average in
Denmark.

A statistical regression analysis has been made, showing that
there is a systematic correlation between regional mortality
rates and the consumption of hospital services. The excess
consumption in the city of Copenhagen is in accordance with
this correlation, and thus it can be explained by the high
mortality rate in the cityl), |

This picture is confirmed and elaborated by several observa-
tions of the situation of elderly persons in the city of Co~
penhagen. The number of old persons is high in the city.

Table 5

Persons over €2 as a percentage of the total Population

City of Copenhagen - 21.3
Metropolitan area

less City of Copenhagen 16.6
Denmark less the

Metropolitan areas 17.3

1) In the regression analysis also urbanization comes up
with a significant additional explanatory contribution.
Degree of explanation of hospital expenditures with both
factors included is 83 percent. The result however is

much influenced by the excessive mortality rates of the
cities of Coperhagen and Frederiksberg.
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Thus, for demographic reascons, the need for care and services
for the elderly is higher in the city of Copenhagen than else-

where. But here again, we can observe a need ‘be;écmd that fac-
tor. ‘

60 percent of the elderly in the city of Copenhagen live
alone, against 45 percent in the rest of the country. Out of
those who live alone, 26 percent have only rarely contact
with their close familyll, against 19 percent in the rest of
the country. These figures clearly reflect the geparation be-
tween the generations in the Copenhagen metropolitan area.

It is also shown that more old people in the city of Copen-
hagen are physically incapacitated than elderly outside.
According to an objective scale, 22 percent of the elderly

people in Copenhagen has severe functional handicaps. Against
14 percent outside the city.

It was also shown that the housing conditions of the old
people are extremely worse in the city. One out of four old

persons in Copenhagen can only get out of his dwelling if
helped by other people.

Thus the health conditions as well as the social circumstan-
ces is inferior in the c¢ity of Copenhagen than typically else-
where. From these observations it is calculated, that t.he Pro~
vision of homehelp and institutional facilities per old
should be 23 percent higher in Copenhagen than in the rest of
the country, if the standard should be egqual.

On the background of the lower average health status of the
Copenhageners compared to the rest of the Danes, one mnight ex-
pect that proportionately big part of the labour force in Co-
penhagen is "marginal” -~ i.e. with low-paid jobs, low status

1) Observations based on interviews. The figures show the

percentage who have not seen any relatives in the week
preceding the interview.



L

and frequent unemployment periods. Those persons who get
hired last and fired first.

This expectation is confirmed in many ways. 55 percent of the
persons in the labour force in Copenhagen have got no formal
vocational training, against 41 percent in the rest of the
country. The rate of unemployment in Copenhagen is at the
same level as that of the rest of the country. But outside
Copenhagen the overwhelming majority of the unemployed are
entitled to unemployment allowances from the unemployment in-
surance. Only one out of nine is not, against one out of four
unemployed persons in the city of Copenhagen. Normally those
who are entitled to unemployment benefits belong to the core
of the labour force, wherea's. the others belong to the margin.

This distinction does not only tell a story about a high fre-
quency of vocationally weak persons in the city of Copenha-
gen. It also reveals an extra financial burden on the city ad-
ministration, since the unemployment allowances are financed
by the state, whereas those persons who are not entitled to
these, normally have to live by means-tested welfare bene-

fits, the financing of which is shared equally between the
state and the local authority.

The member of recipients of welfare benefits in Copenhagen
city thus exceeds that of the rest of the country by a con-
siderable amount. During the year of 1983, 14,3% of the Copen-
hageners received welfare benefits for a shorter or longer
period, against 7,3% in the rest of the counti-y. Our statisti-
cal analysis shows that this difference can be almost fully
explained by the number of non insured unemployed persons, by
the high frequency of cheap flats in poor repair (which at-
tract poor people), by the rate of urbanization (which by ex-
perience is also related to a high number of economically de-
pendant persons), and by a high number of 'single breadwinners
in Copenhagen,
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It is also interesting to note that the prevalence of welfare
recipients is higher among those who move into the city than
among those who move cut. This means that the migration tends
to raise the proportion of welfare recipients even in the
present situation where there is a balance between migration
into the city and migration out. In 1983 for instance the
pattern of migration alone increased the number of welfare re-
cipients in Copenhagen by about 900.

When the situation of health, housing, employment and econo-
mic circumstances for the parents is bad, the conditions of
growth for the children deteriorate as well. Statistically we
found a close correlation between these factors and the
extent of intervention by child welfare authoritiesl), This
explains an extreme high rate of intervention (e.g. institu-
tionalizing of children) in the city of Copenhagen.

The same factors explain why the consumption of ressources in
the general school system is 10 percent higher per pupil in
the city of Copenhagen than in the rest of the country.

Thus, as a result of the process of migration during the last
30 years, The city of Copenhagen has an extremely vulnerable

population with a very high need of services within health,
social welfare and education.

If the standard of services should be the same per sick per-
son, per old person etc. in Copenhagen ag in the rest of the
country, the city administration has to spend 1.2 billions of
Danish Crowns more than the expense which corresponds to the
average per inhabitant in the country. This excess need corre-

sponds to 100 millions US$, or about 5 percent of the total
budget of the city administration.

1) Regression analysis based on 275 local authorities. Fur-
ther explanatory factors were the number of single bread-

winners and the partlclpatlon of women in the 1labour
force.
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The basis for financing this extra burden, however, is rather
poor. The average income of the Copenhagen taxpayers is 8 per-
cent lower than the average in the country - and 21 percent
lower than the average incame in the surrounding metropolitan
area. The average taxable income, however, is higher in the
city than the average for the country, although still lower
than in the metropolitan area. The reason for this is that re-
latively few of the inhabitants of the city own their own
house. The consequence of which is that they cannot deduct
payment of interest to the same amount as others. ‘

Therefore the tax pressure on the city populéltion is extra-
ordinarily high for 3 reasons. Firstly they have to finance
excess needs. Secondly the income basis is low. And thirdly
they have only small deductions in taxable income, which also
has the effect that the payment of taxes to the state in r'ela—
tions to earned incomes, is particularly high in the city.

Measured against the taxable incomes, the local authority tax
is only a little higher in Copenhagen than in the rest of the
country. The rates being 29.1 versus 27.4 in 1985. But if
meassured against total earned incomes ~ i.e. disregarding de-
ductions for interest etc. - the difference becomes much

bigger. The rates then being 25.8 percent in Copenhagen
against 20.9 percent.

The incomes from taxes are supplemented by the block grants
fram the state and alsc by some transfers among local authori-
ties, the purpose of which is to equalize to some degree
differences among municipalities in need and basi_s of tax-
ation. The city of Copenhagen, however, does not receive very
much from these payments, above all because those transfers
which aim '!:o equalizing the basis of taxation, are calculated
on incomes after deduct'ions. The result beitig that the city

of Copenhagen in this respect becomes a net contributor to
the rest of the country.
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Thus in the present situation, the city council has the diffi-
cult choice between lower standards of services than in the
rest of the country, or higher tax pressure. It can also
choose a combination: Somewhat lower standards and somewhat
higher tax pressure.

In fact the high tax pressure in the city will further stimu-
late the strong and wealthy part of the inhabitants to mi-
grate to the tax-shelters outside. This will further increase
the financial troubles and thus create a vicious circle.

Solutions?

If the metropelitan region had constituted one, and only one,
municipal unit, the problem would hardly exist. In that case
the demand for expenditulres would probably still be somewhat
higher than in the rest of the country, but the capacity to
finance the expenses would be more than sufficient, since the
unit would include scme of the best earning taxpayers in the
cquntry. Econotnically the unit would be in a nice balance.

But as mentioned before, the region is in fact divided into
50 units, each of which having a high degree of autonomy.
There are not many of these local authoriries who are eager
to provide cheap housing in order to attract the old, sick,

uneducated marginal labour force; the bad taxpayers and high
service consumers of Copenhagen. '

And politically it is not realistic to imagine a big fusion
of 50 units with their city halls, their mayors, their insti-
tutions, their staffs into one big metropolitan unit. There
will always be the fear that such a concentration of power
niight be a garden, where bureaucracy, rigidity and inefficien-
cy will flourish. Far too remote from the individual citizen
and his control.

So we have come back t0 the c¢lassical problems of the big
cities. We have to maintain some Qdivision of administrative
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units. But if these are granted complete autonomy and full re-
sponsibility for the provision of their own financial means,
there will be no possibility of stopping the vicious cirecie.

And the city of Copenhagen will develop into a ghetto of
misery.

The only one who can stop this process is the central govern-
ment. The short temm meaﬁs'being infusion of some state money
into the city. But the long term strategy must combine the
strengthening of the egualizing system of transfers between
local governments within the metropolitan region with restric-

tions on the local autonomy within the field of housing and

construction. The first part of the strategy is necessary to |

bring the tax burdens in the city closer to that of the rest
of the metropolitén area, and thereby to reduce the emigra-
tion of wealthy people. The other part is necessary to pro-
vide cheap houses outside the city of Copenhagen and thus to

make the suburbs take their share of the weaker part of the
metropolitan population.

I doubt, however, that any final solutions can be found, un-
less it includes a radical change in the rules of taxation

- which allow deductions of interests in taxable income. With

marginal tax rates which amount to 75 percent, these rules
provide a substantial indirect subsidizing of one~family
owner-houses at the expense of flats for hire. As long as
this unbalance exists, it will be difficult to make Copenha-

gen with its many flats for hire, as attractive as the
suburbs with their many subsidized one-family houses.

This, however, also illustrates, that the wvicious circle of
Copenhagen can hardly be sepérated from other, highly contro-
versial political issues. Therefore proper analysis and good
Planning techniques will not be sufficient. A genuine solu-

tion can only be obtained if political statesmanship of high
quality is involved.

3]
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This approach is of course only one of many which

can help us to understand the inter-municipal phenomena.
In this paperwe will try to give a brief review of ogne
challange to our approach; game theory, and also try

. to give an intreoductory discussion of how useful it

may be as an alternative perspective in explaining the

creation and function of inter-municipal arrangements.

. Boundary problems and Norwegian cities

Cehtral place théory has attracted considerzble interest
among researchexs on urban finances in recent years.

Cn the basis of this theory they have developed models
aimed at studying the effects which the externally
generated demand for local public services may have on
local expenditures and finances (Aiken and Dubré, 1981)
Newtonn, 1981, 1982; Hansen, 1882, 1983).

Wefind the central place theory very useful as a tool
for analysis of urban development and urban systems.
But for the political scientist the central place theory
will not add much if it is not seen in relation to the
administrative and political jurisdictions in the urban
area. It is the fragmentation of authority and over-—
lapping Jurisdictions among numerous units of govern-
ment that are the fundamental sources of institutional
failure in the government of urban areas. Beoth the
urban region and its core city will vary in size and
extent. To measure the regicnal effects on the c1ty
government we therefore need a deflnltlon of "the
boundary problem'” ' .

.In'table 1 we havefgiven some characteristics of
Norwegian Cltles and towns ranked by "commuting rate",

our measure of "boundary problem” in’ thlS paper.*

*  Number of employees working in the urban munici-
' pality as a proportion of number of employees who
live and work within the municipal boundaries.



In Tznsbefg, Sarpsborg and Larvik the number of people

who work in the city is more than twice the number of
empolyees who live and work inside the municipal boundaries.
The metropolitan dilemma in these urban areas is not

only the existence of many .local authorites within a common
economic and social framework, and hence the lack of
responsible authority for the whole area; the problem may be
defined as a free-rider problem, as well. The central place
function is to produce collective goods for the whaole

urban area, but the surrounding municipalities can in

the case of pure public geod aveid paying anything for

the services, '

It is easy to document that the municipalities with

narrow boundaries have considerable problemsg. Table

1 shows that the number o¢f inhabitants per km2 are

large. Most of these towns have a shortage of vacent

land. If they want to build something new, they have

to tear down older property. The vicious circle in

these urban regions goes like this: -Because of child-
hostile enviromments and a demand for better or new
dwellings the younger generation leaves the centre

commune, take up residence in the nieghbouring communes,
but keep their jobs in the centre. New trespassers

- are created, and a still larger proportion of the
population in the core city is in need of social

cservices. Some of the results of these urban processes

are summed up-inltable 2.



The relations between the urban and suburban munici-
palities are captured by the Mancuxr Olson=(1965, 1969)
logic. a

In Norway the tax-system is an illustratien of lack

of "fiscal equivalence”. The wage-esarners pay
incometax to the municipality where they live. Taxation
on the enterprises is of little importance for the
municipalities {an anarchy of deduction items makes it
easy to spirit away profit}. The mﬁnicipalities may
voluntarily levy a property tax, but today this taxation
is so low that it amounts to little.

Property taxes are also a double-edged sword: If the

central commune has a propery tax and the neighbouring
communes do not have, large prope:ty*ownersmay vote

by their feet, choose an exit stratégy and leave town.
(Mirshman, 1970; Tibout, 1972). |

The conflict structure and interest constellations in
these urban areas with boundary probleﬁs lend themselves
to a game theoretical analysis of the relations between
the municipalities.

Game theory covers a multiplicity of situations (C.f.
Rapoport,1960). One that may resemble the conflict/
interest structure between the central city and the
sorrounding municipalities is a two-person non-zero-

sum game. The municipalities are both dependant on
-each other dnd'mutual.indegeﬁdant at the same time.
The well-known "Prisoner's Dilemma" is a game of this
type. |

One criteria must be fulfilled if we dre to be able
to use this gamé-in an analysis of inter-municipal
cooperation between urban municipalities'and its sub-
urban neighbours: |



Selgidrd and Serensen (1983} have used this perspective
in an analysis of public budgets in Norwegian cities and
their surrounding municipalities. Their main hypothesis
is that the smaller parties, such as suburban munici-
palities tend to "expleit" the big dctors, in this case
the larger cities. The empirical test indicates that

the urban municipalities have a higher level of expendi-

ture for collective services than their neighbouring
communes. This is the case particularly in policy areas
like culture and construction. They explain this relati-

vely high proportion by the strategic interaction between
the local governments involved.

If we return to table 2, we find that this is also the
case when we compare the expenditures in the urban
municipalities to their largest ﬁeighbouring municipality,
1f we leave Oslo out of our account - Qslo is also
countywcommune.- we find that total'eXpenditure per
capita in 7 out.df 10 instances are larger in the urban
municipalities than in the suburban municpalities. In
"oculture" and "d@nstruction", which Seigérd/Sarensen

. define as “frée~rider segtors", this is. the case in §

out of lolinstanges; and we can élso conclude that the

- differencies beﬁween the expenditurés of the municipalities
are much larger Qﬁ these policy areas compared to the
total expenditures. So far we may épnclude that the

Selgadrd/Serensen hypothesis is strongly supported.
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Results

In our analysis we want to look at the number of arrange-
ments, areas of cooperation, formal status and who has
taken the initiative. It is possible to develop hypotheses
based on our game theoretical foundatiom for all these
éspects.

Number of arrangements

The main hypothesis regarding the number of arrangements
is as follows: - The more serious the boundary problem,
the more difficulties the city commune will face in
creating inter-municipal afranqements.

Epirically we may specify this in two ways.

Hyvpothesis 1t The number of inter-municipal arrangements

where an urban municipality is a partici-
pant will decrease with increasing boundary
problems.

The rank correlation coefficient is + .45. Our hypothesis

is not supported. The urban communes' participation
increase with the sériousness of their boundary problems.

Hypothesis 2: The more serious the boundary problemn,

the lower the proportion of the arrange-
ments {in the region) in which the urban

municipality takes part.

This assumption rest on the idea thét.the suburban muni-
cipalities tend to cooperate among themselves and neglect
or boycott the- urban municipality. .

The correlation coefficient(+.28) - is toc low to say

that the opposite is the case, but hlgh enough to
'fa151fy cur hypothesis. 1In 8 out Qf-ll instances the
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urban urban muanicipalities participate in more than

60 pct of the total number of arrangements in the urban
region. Most of the central towns may be said to
dominate the inter-municipal cooperéticn. The exceptions,
however, are interesting. ._

The word "boycott® is only applicable or relevant for

the largest c¢ities. Oslo participates in only 34 pct.
of.the arrangements in the region, Stavanger in 41 pct,
and Drammen in 47 pct.

Policy areas

We have already used the notion "free rider sector",
which means policy areas where it is difficult for the
core-cityato reserve the right of public services to

its own inhabitants. According to reseachers on urban
finances culture and construction are the typical policy
-areas where we find "free riders,

We.fiﬁé that most of the issagé covered by the culture~label can
be regarded as "free-rider issues" (e.g. parks, subsidised theatres and
concerts, libraries, sport centres and.swimming halls)
Construction, however, covers a lot of issues where the
interests of the two parties coincide. Arguments of
economy of scale and efficiency state that water supply,
removel of refuée, sewage and electricity are areas
where all participants have something to gain from
cooperation. Expenses for rcads, streets and car parks
will, however;lbé areas where it is more difficult to
exclude the_niEghbou:iﬁg communes fram free use of

these facilities. _' _ _

All in all, there are a lot of issuses in "the construc-
tion area” where it ought to be easy to create inter-
manicipal arrahgements.' We theréfo:e mainly lock at
this policy area - ﬁs a "non-free-rider sector", and

base some of our hypotheses on this aSsumption.
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Hypothesis 5: The more seriocus the boundary problem,
the more difficult it will be to create
inter-municipal arrangements in free
rider issues {(total numbers).

Hypothesis 6: The more serious the boundary problem
the less the proporfion of inter-
municipal arrangements will be on free
rider issues (relative numbers)

To test these hypotheses I have selected "free rider
issues™ in the construction sector - e.g. cooperation
on housing and streets - and added this to arrangements
in the culture area.

The correlation coefficlient concerning:hypothesis 5
is -.07 and concerning Lypothesis -.28. Both corre-

lations are rather low, but they are in the expected
direction.
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Initiative

Our last hypothesis concerns initiatives to establish
cooperating arrangements. These initiatives may

come from the communes, the county commune, the prefect
and the central government. When the relations

among the municipalities are suffering from large
boundary problems ahd other conflicts, a mediator

may be needed to reconcile the parties. In Norway
cooperative arrangements may be made compulsary

by the c¢entral government. We may, hdwever, See an
interesting paradox in the role of the central govern-
ment in such urban areas. As Leemans (1970) says:

"Central governments are obviously faced with

a rather paradoxical situation due to the

mixed attitudes and feelings among communes.

On the one hand, the more acceptable advanced
cooperation becomes for local governmens circles ~
in general, the easier it is to introduce and
apply compulsary legal provisions; but it becomes
less necessary to do g0 because communes will

be more inclined to enter into cooperative
arrangements voluntarily. On the other hand,

the less communes are prepared to cooperate,
"the more urgent is the need for compulsion,

but the greater is the resistance to it".
(Leemans, 1970: 15¢0).

.

sing our game-theoretical basis the following hypothesis

seems plausible:

‘Hypothesis 8: The more serious the boundary problems,

the . larger the prdportion of the ini-
tiative is taken by an lnstance out51de
the municipalities,

A correlation coefficient of —-.40 tells us that the
opposite is the case. A larger proportion of the
arrangements is taken on the mun1c1pallt1es own 1n1tla—
tive in areas with boundary problems.
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Tt is also reasonable to guestion how unitary a muni-
cipality is as an actor.

To discuss all these weaknesses of game theory will
fall outside the framework of this article. But we
cannot end the paper before a kind of answer to the
following guestion is given; Why do the urban munici-
palities that' have most problems with their neighbours
cooperate more than other municipalities? We will try
to explain this by giving some answers from organization
theory. These answers do in some ways "tear down" our
game theoretical foundation so far. Our answers are
organized in four paragraphs. ' ‘

1. Organizations develop strategies and structures

to solve their larger problems before their smaller
ones.

This statement seems obvious. A quick glance at the most
familiar textbocks in organization thédryteuspus, how-
ever, that this_isfnot always the case. Organizations
are boundary-protecting systems; they suffer from
trained incapacity, lowve standard procedures, and do
not find that variety is the spice of life (Cf Cyert
and March, 1963; March and Simon ‘1958., Thompson, 1967;
Hall, 1974}. Organizations are structuréd to solwve

the problems of. yesterday. _In a changing world and
-with ambiguous technologies and environments (March

and Olsen, 1976) it is rather difficult +to fulfill a
norm of rationality. '

* Because of "the idecleogy"of self government and self
containment a municipality can be regarded as a remarkably
unitary actor in its relation to other municipalities
(but not in relation to central government).
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By using the notions "free-rider sectors" and “"free-

rider issues" we have taken for granted that the world
is not as simple as that. Most "public goods” are
Semi—public, and have a defined clientele and a price,
Looking at the waysfmunicipalities divide the axpences
for the inter-municipal cooperation, we also find a lot
of “1egitimate“'intermunicipal agreements in areas which

in principle should lead to conflicts:

Matrix 2: Legitimate ways to pay for joint services:

Consumption
Collective Individual
I ' II
. , , Number of Individual use
Type Ongtrlbut19 inhabitants and fees
policy :
Irr Iv
How to estimate Number of actual
Redistribution cost/benefit? or potential
Conflicts clients.

In square II the costs are payved by users fees or actual
consumption. _ .

In square IV the mﬁnicpalities pay for actual or potential
clients who belong to their communes, but use services in
the neighbouring commune (e.g. no. of pupils, handicapped
or old age pensioners.

In square I it is difficult to exclude other parties from
use of services. We find; however, .a lot of inter- .
municipal arrangements which belong to this type of public

good. The expences in this square are generally distributed

by number of inhabitants. Most of the joint investments
are paid in this way even if the use is individual.
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The least expencive alternative for the neighbouring
municipalities is often to use the_servicé-fnstitutions
in the core city that have capasity for it. The urban
municipality can ask " a little extra" for these services,
or can force the other party to cooperate in other

areas by saying: "You may use our sewage purification
system our fire service or our schools on the condition
that you pay a fair part of the concert-hall or our new
swimminghall®. 1In such exchanges the urban-municipalities
are the strongest parties in the power/dependency relation-
ship.* |

-4, The wvalue of'neighbourliness.

Besides that one in many game theoretical assumptions
forgets that the players can learn by experience ("You
never catch a fox twice in the same snare - criticism"}.,
one forgets what a social system is, too. As a plaver
you are an egoist, as a member of a social system your
egolsm is at least tamed a little by norms and role
expectations. This criticism is well known. We will
only menticn that in the inter-municpal cooperaticon there
are rules of the game saying that you need a good excuse
to refuse an invitation from your neighbour when he asks

you to cocperate.

There is a snowball-effect in the inter-municpal cooperation.

Cooperation in one policy area tend to create new
arrangements in the same area. The actual consaquences
of communication are consensus-increasing and recognition
of new areas for cooperation. As Hawley says:

"The fundaméntal.contribution of communication
to the integrative process is that through the

* Threats are rather unusual in such exchanges.
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Conclusion:

Game theory may be useful in understanding what does not
happen in metropolitan areas. We find it necessary to
use other perspectives in explaining the creation of

inter-municipal arrangements.

Mostly the game theory has been used in "the why does
nothing happen way." (Dye et al., 1972; Long, 1962 a,b;
Dye, 1962; Freiesman, 1966). The main question has been:
Why is there so littlé overt conflict between local ‘
government-units in fragmented metropolitan areas?

Any discussion of the absence of conflict or other

social phenomena, raises questions about how to deal

with things that do not happen. Not all of the literature
in the metropclitan dilemma tradition are convincing on
this point. As Newton (1978:77) says:

"Besides, explanations of both conflict and

its absence are ultemately dependent upon
purely conjectual arguments involving countexr-
factuals: statements about why conflict breaks
out are bound up with notions about the
conditions in which it does not break out;
statements about why it does not break out

are bound up with notions about why it does.”

Some of our game theoretical arguments in this paper
may be included in this statement.
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Urban regions = problems and processes of coordination:

Presentation and summary of a proiject under the Research

Programme on Cities, The Council for Research for Social
Planning (RFSP}.

“The amalgamation of municipal units in the sixties
¢reated administrative boundaries which for mest

of the Norwegian cities and towns covered the

spcially and economically intergrated urban area.

Some towns were forgotten. the:“ufban municipalities
got narrow boundaries because of the urbanization

in the sevenaties. As urban life spilled beyond city
boundaries, no adijustments in these boundaries have
taken place.

Today, the following urban communes have narrow
boundaries: Sarpsborg, Larvik, Arendal, Hamar,
Frederikstad, Oslo and Horten. Porsgrunn, Drammen and
Stavanger may be included in the list. -

But also cities with relatively wide boundaries

like Bergen and Trondheim experience similar problems -
problems that can only be solved through coordination
of policies across the boundaries of municipalities.

In our project we have described some .cbvious

effects for the city-municipalities and city-regions
caused by the rggional'proéesses. our main goal has
however been to describe and analyse how coordinating
arrangements have worked out in the urban areas.



Results

Several of the Norwegian urban regions consist of
10 to 20 individual municipalities, and scme of

the urban regions cross county boundaries.

The general picture is that regional development
and administrative fragmentation have caused
problems for the central. municipalities.

They are central places for the hinterland.

This role leads to an extra pressure on municipal
development. Many of the urban municipalities lack
building land. At the same time, most of these
cities have a decreaseing population, while neigh-~
bouring municipalities are expanding. People move
into the suburban.comunes, and this movement is
selective. Pamilies with children and the good tax-
payers are the ones moving ocut. Some towns may be
called towns for old-age pensioners because of their
demographic structure. The regional processes also
lead to an accumulation of other persons in need of

social services.

The . effects of a combination of lack of building
areas and a declining population in the centre, while
the urban area itself expands, have brought on several

unfortunate consequences.



The Municipal Department and the political leaders
at the natiocnal level claim to understand the
problems of the wban municipalities, but have so
far not tried to handle the local conflicts.

They sit on the fence waiting for better political
weather. ' o

In our project we have documented that, at least

for the smaller towns, an amalgamation is natural
solution. In the larger cities this solution,
however, may create communes too large and specialized
in a period when decentalization is a value of high
priority. |

In theory, the central government, the 1ldcal state
agencies and the county communes have a coordinating
function towards the municipalities.

But the central authorities with their highly
functional organization both on the central and
local level suffer from territorial blindness.

The various departments are not especially good at
coordinating their activities towards administra-

tively fragmented urban regions.

The central authorities have not used the means they
poésess to create more comprehensive and coordinated
policies on the local level, The master plans of the
suburban municipalities are approved by the Ministry
with a note that they ought to be adjusted to the
general develcpmentlin.the urban area. The central
government has never forced municipélities to

cooperate on problems which cross boundaries.



This cooperation goes on largely without conflicts.
Nevertheless, it suffers from three clear weaknesses.

First, cooperation is sectorized and generally takes
place in areas where all parties involved may benefit
from it. Water 'supply and sewage disposal are the
most typical areas of intermunicipal. cocoperation.
There is, however, a lack of coordinating bodies that
could make comprehensive and binding decisions for
the entire urban regien in question, which e.g.
involve disposition of land and economic development.
Since policies = in these areas often lead to
redistribution of resources among municipalities, it
is difficult to make such a planning organ function
on a voluntary'basis.' '

The urban-municipalities feel that there is a need
to develop political bodies which legitimately and
bindingly can make such decisions. Few municipalities
express a need for more inter-municipal cooperation
within the wvarious sectors. |

Second, the forms of organization developed for the
interﬁmjﬁcipii bodies have no set stan&ard and are
in many ways unconnected to the ordinary decision-
making system within the municipalities.

The members of the intermunicipal committees have
little contact with the aldermen and the rest of the
councillors. For the individual municipality, this
leads to problems of control and few opportunities
for making an integrated intermuniéipal poliéy. The
inter-municipal bodies live their own 1ife without



Models like two-tier systems, unions of muncipalities,
or special purpbse districts ought to be considered.
Such new models ought to deviate from the tyvpical
Norwegién tidiness, which demands that a municipality
or county cught to be built up in the same way all
over the country. The maxim of reformers should be
that special local conditions demand special forms

of organization.

A more limited suggestion is that the county council
is allowed to have a stronger coordinating function
than the case is today. Planning ought to be based
on the fact that the county as a unit is a collection
of more or less integrated regions ---- regions that
also cross county boundaries. The condition necessary
to make such planning work is that the municipalities
of the region are allowed to participateé in the
planning process. '

In the region of Oslo and Akershus a larger county is

a solution near at hand. The Stockholm region may
serve as a model here. The regional functions {health,
transport, housing and planning) are located at the
county level. Other functions are delegated to
individual municipalities or areas within them.
"Regional levelling of taxation based on objective
criteria of need is also a natural solution in this

and some other regions. Within the regions of Stockholm
and Copenhagen such a system of tax-levelling has been
used with good effect, |
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*In the past twenty-five years Ireland has undergone a radical social and
economic transformation, .. From its position with one of Europe's oldest
populations in the 1950's, Ireland now has the youngest and fastest growing
population in Western Europe as over half the population are 2> years of age
or less. During this same period Ireland has been transformed from a rural
and agriculturally dependent country to a rapidly urbanising industrial and
service sconomy. Ireland has moved swiftly from the agricultural to the
information age. The conservative social order of the emigration-dominated
1950s yielded to a more mobile, socially open, better educated and more
dernanding and participatory society of the 1980s."{1)

Dublin is the only large city in the Republic of Ireland. The lacal government
structure of Dublin is currently the subject of reform proposals along lines outlined
below. Before briefly examining these proposals, however, the paper will assess
the problems which they seek to address, )

Local guvemrﬁent in Ireland is based upon nineteenth century British
legislation which basically provided. for single-tier urban and two-tier rural
government. Since Independence in 1922 important chariges have been made to the
organisation, powers and responsibilitiés of local authorities, but in broad terms the
British structure remains, (See Map 1) In the greater Dublin -area,'there are three
main local autharities Dublin City (pop.525,882), Dublin County (pop.1,003,164) and
Dun LLaaghaire (pop.54,496). This last authority was created in the 1920s when most
institutional reforms in local governmernit were initiated. Dun Laoghaire, despite
its size, has the many of the same Iega_i'pqwers as the City and County, especially
in relation to housing, roads. water and planning. All three authorities have
separate councils and, for the most part, separate staff except at the level of
chief exscutive. or, in Irish terms, maﬁéger.

The institution of city or 'county-manaigar is the most disi:_inctive feature of
Irish loeal government. Broadly the mahéger replaced the execuﬁi_\.f'e cormmittees of
the British system., e "reports" his 'decisians to the council; their ability to

overturn them is limited but, as 'w'ill be shown below. controversial. The

1. M.Bannon, "Develdpment Planning", AdhwiniStration, vol.31, no.2, plla.
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management system was constructed by the revolutionary elité"after Independence
in order to bring about efficient and _honest local administration. The last of that
elite to lead a governmént, Sean Lemass, recognised that by.the 19605 local
authorities had an expanded role to play in national developﬁaent. He talked of
local authorities as "deyelopment corporations” and most have sought to fulfill this
role despite légal_ and financial restrictions. I local government has made a wider
contribution then it is I:;ecause the nﬁan’ageré have offered leadership in policy
innovation, furmulatioﬁ and direction. The contribution of elected politicians has
beerj to legitimise that leadership énd to facilitate the execution of policy by
intervening on behalf of aggrieved citiiens. -
The management system has in the past been judged most creditable by Irish
and foreign 'abservers alike.
"I.\;one of the objections to the system.... compared with the obvious merits,
The undeniable fact is that Ireland, having sought for an answer to the
problem of reconciling ultimate democratic control with prompt discharge of
duties, has found a solution which under Irish conditions is working well."(1)
Yet important questions arise about the kind of leadership that. managers are able
to offe;* as Ireland experiences .more rapid economic éhénées, increased
expectations by citizens of the state, le.ss consensus on broad sﬁcial values and the
tensions of seemingly inexorable urbanisation. In many respects Irish problems are
s_imilar to those faced by other systams of local government. In Irsland, however,
local government lacks a stable const'itﬁtiunal bése or wide p'ublic prestige. In
addition, there are impartant ambigui:ties.in centljaiflocal government relations
which currently inhibit managerial poiidy initiatives and may become even mare
restricting especially in Dublin. Irish ecivil servants and mini.s'tar_'s talk of local

democraéy but in practice have sought to hold a tight rein on local authorities.

This tendsncy is _accentuatéd by - the current economic and flscal crises.

1. (A" H Marshal) Committee on the Ménagement of Local Government,
Management of [_ocal Government, vol.4, [_ocal Government Administration
Abroad, Her Majesty’s Stationery Office, l.ondon, 1967, p.24.




Governments have sought recently to increase the amount of locally raised
revenue. l.ocal government fin_ances, particulafiy the fating gystermn, had been -a.
recurrent minor electoral theme for soma years. The proportion ﬁf GNF’ accounted
for by local spending had risen by the late 1970s to 17% compared to 10% of a
much smaller GNP in 1939. In 1977, the Fianna Fail election ménifesta 'Action
Plan for National Reﬁonstructian’ addressed the subject of public expenditure and
made a promise to abolish domestic rates. This pledge was a major part of the
party's election strategy The Coal‘iﬁion' Government's programme contained a
similar proposal but the abolition was to be phased aver four years. Fianna Fail
offered to end thi_s unpopular tax as from January 1978, The rates promise was.
fulfilled after Jack Lynch's landslide victory by the Local Gavernment (Financial

Provisions) Act, 1978. Thus, central government undertook to reimburse local

authorities for the loss of rate income orfggclweflings and certain other preperties

including secondary schools and conﬁmunity _ﬁalls. .

The loss of the rates as a truly independent local tax had a particularly
marked affect on the mérale of the rhanagers and cauncils. The rates reform was
followed‘by a control over the niaximum'level of rates which _each éuthori-ty could
set. The -most visible symbol of local autonomy, setting the rate level, was thus
removed., The increased dapen'dency of local.auﬁhoritie's an the 'st.ats far revenue

income. from 1978 onwards is shown by Table One.

Between 1977 and 1978, the stats "grant increased by nea.rly 60% while rate
income fell by 25%. The Local Government (Financial Provisions) Act 1978
guaranteed 100% recouprment of lost rﬂate income for local.aut:hori'ties. City and
county councils ret_aiﬁed the power to set_tﬁe rate level. In pra\_ctice, however, the
minister has controlled the s.if_c,ua_;i_-qn._._b).‘_ gdetermining t'ne"max_ifn_u_m le;fel of rate.
Thus, the financial independence af locél guvernmeht has been drastically
eurtailed. - The raté level has becolrne an instrument of central government
economic managemsnt, and conseqﬁeﬁtly_ has been held well below inflation, as

Table Two shows.



.TA'BLE ONE,

Local Authority Finance 1970-83

IR&m.

Reverwe Capital Total  Rates as % of Revenus

11970 158 37 195 32
1972 131 50 181 46
1977 317 145 462 35
1982 803 45 1,218 15
1983 900 450 1,350 11

Source: P Dowd, Financing the Local Authority, Irish Planning Institute,
1983, p.7, -

TABLE TWO

Rate L.evel Increases as Compared to Inflation
: 1978 to 1982 in Percentages -

1978 1979 1980 1981 1982 Simple Total

Rate Limit 11 10 10 12 15 s8

Average Inflation 76 132 182 204 174 77

Source: Dowd, Financing the Local Authority p.21.




The aims of central government in ._reiati.on to fiscal and mdnetary policies
have litﬂe to do with individual local authority needs. Neverthei_ess, having found
itself in a fiscal crisis in tﬁe 1980s as a result of its nafrow basis of direct taxation
and high fareign debt repayments, the central government has sought to shift a
greater proportion of its burden onto lucal.government by.de_parting from the
principie of 100% recoupment. Central f'ljndings now falls short of local authority
spendings, even at agreed levels, so charges fﬁr lopal gservices have to make up the
difference. Thus, the local authorir.-ies are in effect acting as tax gatherers for
central government - incuring the odiunfn of the public but unable to impraove their
overall income desbite imposing more e’gtensi\'e charges for services. In particutar,
urban authorities such as Dublin City ecan now levy water rates; as is aiready the
case in the counties, and local goverﬁment genet%ﬁy 1s required to introduce
charges for services. Central governmehﬁ_has, theref;re, uséd local government as
a means of deflecting criticism raising f@n_ance and reducihg pljblic expenditure, Its
function has been to control not deveiop local initiative,

The lur.:al politician's role is clear - he offéra himself as an intermediary between
constituents and the broad range of state bureaucracy of which loca_l government is
anly one, For the most part, Irish politicians are '!oc.al politiciéns' however high
they climb in the slected hierarchy. Very few deputies (TDs), except ministers and
their shadows, ever have to broaden their consideration of the purposes of local
authorities beyond that of sources of brokerage and electoral 'adv_antage.’ When
they do they confine.th'eit' remarks to the health of the "formal le.g'al model” which
asserts the primacy of politicians. In pfae_tiée, the current modus aperandi, under
which policy initiatives remain wiﬁh the rhanager, suits the politi.cians Toc close
an association with ccntrovers;ai general policies would endanger their brokerage
power base. Thus, lqcal government in Ireland generally is in a crisis caused by
the genera_l economic pressure and some of the specific political features outlined.

In the rest of the paper the focus is primarily on Dublin,



The Counﬁy Management Act 1940 spec:_ified that the offices of Dublin city
and county manager wouid be held by the same persdn. Thé manager of Dun
L.aoghaire is an assistant Dublin city/caqﬁty manager and an importént member of
the Dublin ménagement' team. The management teérn of nine,_ including all the
assistant managers, has the city and county manager as its head. It meets weekly -
but its members a.re in daily contact. This managerial co-ordination has contrasted
to that at political level where counciilors often see themselva;s_as.ri\fals to their
. counterparts in neighbouring autharities. Some of this rivalry reflects the
pressures af development.

"Dub.lin Is now a sprawling mass of aover ane million péople ruled by a

Victorian iocal government system which is so archaic that it is of very

limited benefit to the people it is supposed to be serving. It makes it a

nightmare for the politicians and administrators who try te gperate it,"(1)

Much of the expansion of the Dublin area has been the result of the difficulty
of making a living in rural Irsland, the growth of public sector and service
employ'rnént' and the allure of the city. Irish society in general has become more
urban and economically has moved away from its agrarian and peasant base. The
trend towards urbanisation has been accompanied by an eastward shift, with the
greater Dublin area now containing ab'ouf one third of the papulation. (Ses Table
Thres). Many of the political and social attitudes of Dubliners however are either
still predominantly rural or.shared with the provinces.  Nevertheless, the
relatively static country environment with its strong family solidarity and close
intra-family cuopération contrasts with the vast and more impersonal urban
surroundings. Dublin has a more mobile and complex tlass structure ﬁhan other
parts of Ireland and the needs of its inhabitants are likely "'_to-become ‘mare
distinct_ive. | |

The demands on the local government system are -greatei‘ in scale, and, the

arganisational responses more complex. (See Table Four) In Dublin pressure group

activities -are more relevant than in rural areas, as are problems of traffic, urban

1, Frank Kilfeather "Greater Dublin Nightmare™, Irish Timés, 23rd October 1980



TABLE THREE

Distribution of Urban and Rural Population 1956, 1971 and 1981,

Population 1956 1971 1981

%Rural 48.2 413  36.8
%Al Urban* 51.8 587 634
%Dublin Only ** 28.6 291
*Towns over 200 persons #*City and county

Sources: D A Gillmor, Irish Resources and l_and Use, IPA, Dublin, 1979,
p.255 and J Blackwell and F J Convery, Promise and Performance. Insh

Environmental Policies Analysed, Resource and Enwronrnental F’ohcy
Centre, University College Dublin, 1983, p 267,

decay, and the economic and social decline of large communities. A city councillor
listed his clients' complaints in order as
"One, housing transfers; two, housing repairs; three, appesls on the

waiting list; and, four, miscellaneous matters such as health card
applications, apprentuceshi_ps at AnC0Q, and broken marriages.”

Fl

'Dublin _counciilors are in con'stant toubh_ with their authority. Members of Dublin
authorities tend to have less direct contact with the manager and more with
section heads than in other areas. This reflects the greate'r" administrative
deconcentration of Dublin. Yet while the Dublin city managers-and politicians
have developed a "Dublin style" of politics,. this is not radically different from the
genera] pattern. The electoral pressures of Ireland's STV s}stam, their invoivement
in the brokerage system and the he_'avy_'demands on their time a_n_d energy involved
in protecting their bailwick are pertinent to all councillors. T.l_'lé managers in all
authorities' respand--to the demands of councillars in a similar way, namely they
- facilitate individﬁal-réquests from politicians but resist.challenges to general
policy. This acco_mmod.ation of the shoﬁt-term imperatives of councillors with the

leadership and continuity of the bureaucracy is under strain jn Dublin especially.
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"The officials administering the three areas are, in many cases, the same, but they
have to tread a perilous line in trying to cater for three different local authorities
which have conflicting views on some. very important matters. For instance the
city manager is also manager of the county council and of DOun Laoghaire
Corporation and his assistant managers also have jurisdiction over the whole
region. They walk the tightrope with considerable skill - they have to be seen to be
all things to all three councils.(1)

While rmembers of the Dublin management team play down the friction

between councils. other officers do see conflicts of interest bel:wéen the core city
and its neighbours in housing, planning and transport. The organisational structure,-
in particular the overlapping responsiblities of the manager and some of his
assistants, is designed to alleviate conflicts of interests and to'achieved greater
co-ardination of policy., The Dublin managers, however, do have a difficult task in
policy formulation because of the need' on many issues to persuade more than ane
body of counciilors. |

Dublin's scale and its status as the national capital does give rise to a -
relevant difference for 'rnanager/cugnCillur relations because of the pattern of
media coyerage. Ir.onically, given that ‘Dublin is the centre of.the national media
network, both managers and councillors are. fess subject to press attention than
elsewhere. A lower proportion of their activ.ites are reporﬁe_d in the media
generally and Dubliners are less attentive to purely local news. The figﬁres for

' newspaper readership seem to back this obervation, see Table Five.

"The local papers cover politcal events in their own districts and any national
political news that has local significance... They feature reports on the
proceedings of local authorities, health boards, and other public bodies. Such
a focus might well reinforce the strong local orientation of many country
people..."(Z)

1, F Kiifeather “Greater Dublin Nightmare" Irish Times 23 October 1980

2. B Chubb The Government and Politics of Ireland, 2nd ed., L.ongman, {_ondon,
1982, p.66
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In Dublin the national news is ™ocal". Thus for Dublin politicians the need to
engage in strenuous lacal self publicising is greater than elsewhere. Their energies

are even more taxed by electoral considerations .

TABLE TWO

Variations in adult readership of iocai newspapers.

Read Any L.ocal newspaper
% .

 Dublin - 9

Rest of Leinster o 89
Munster : 69

Connacht and Ulster 94

Source: B Chubb Government and Politics 2nd ed ., p.67

Another organisational difference is that the Dublin councillor meets

members of the management team and other senior officers often at committee or

working-party meetings. of which there are many more than in other authorities.

"In Dublin County Council.... a councillor can expect to attend one meeting a
month of the full council, which will last from about 2.00pm to 2.00pm and
meetings of . whichever one of the four district committees covers. his
electoral area. These district committees generally meet twice a month and
deal with finance and general purposes, planning and housing. FEach
committee meeting will take about 3 hours to complete its business. The
councillor will also serve an a number of other committees (of which there
are 20 with sub~committee plus 4 major regional committees)... Membership
of a body such as the vocational eduaction committee. . can also involve. a
number of its sub- comm:ttees."(l)

The operations of these committses has itself caused some concern in Dublin,

There are perisistent suggestions.of malpractice in relation to 'planning decisions.

1. M Tierney, The Parigh Pumps A Study of Democracy and Local Government in
Ireland, Able Press, Dublin, 1982, p.55,
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Two issues particularly raised are the sbectacuiar profits made by individuals from

development control decisions and the involvement of councillors in overturning
the advice of officials, '

"When it is all boiled down, a planning permission, whether it is for an

individual or a company, means money - big money. Planning permission can

quadruple the value of a bit of bog or rock in the Dublin mountains or in the
flelds of Tallaght. That is what it is all about.™1)
The planning process is, critics maintain, being abused.

"To watch planners and engineers outline the dangers of rezonings to the

councitlors and then see the councillors ignore them can be a disturbing

experience, To watch them do it regularly over a long period can be really
" worring,' _

The Irish system of local government operates on a very tightly drawn legal
distinction between the responsibilities of the council and the manager. In practice
the manager makes decision on individual cases: of service provision, such as
tenancies. The bouncillurs ratify generél policy stétements which the managers
draws up In their name and with a knowledge af their general views. Councillars
only 1nfrequent1y caucus to impose a party line on council policy and each manager
tries to avoid pubhc disagreements with his councillors by temparmg his proposals
to their known or anticipated views. Chubb accurately summarises the posntmn,

"...the elected member is a consumer representatwe.... the manager tends to
be the architect of community services'(1)

The only major exceptions to the established understanding between
politicians and bureaucrat arises in relation to develcpmeht control items where

councillors in some authorities make regular use of their residual power to overturn

a manager's decision as it applies to a particular individual. This power is generally

1 Irish Times 11 Fsbuary 1981,
2 Irish Times 15 November 1982

3. B Chubb The Government and Pelitics of Ireland London: Longman 1982,
p.305.
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described with reference to its statutory basis in "Section Four" of the County
Management Act 1955,

A "saction four" motion allows a council to direct the manager to act in a

specifie instancé in a particular way, typically to allow planning permission to an |

individual whera generai criteria would indicate refusal.' Often s'uc':h cases concern
individual Houses being allowed outsida the general terms of the development plan
for the authariﬁy. Section Fours are not common in Dublin éompared with some
westearn countieé.

The other major display of councfllor power, which is usually associated with

the Dublin, comes with the adoption and adaptation of the development plan. Each

major council is the planning authority for its area and as such js legally obliged to

draw up a development plan indica:iﬁg the pattebn of land use for its area. Thus,
the development plan divides the county or city into zones in which residential,
agricultural, industrial or other activities will predominate.. Planning application
will be allowed or refused with reference to the develapment. ;l;lan. In Dublin the
"ﬁressure an land for house building is such that the difference between the value of
land zoned for housing or industry and. égricult:ure is vast. The pressure on
politicians to aert their ability to deliver to their clients by use of their legal
rights can be very great even though doing so contradicts the intention of the
legislation or general planning criteria,

", .the rezon'ini;s are being pushéd through by a coalition of.. counciilors..

All rezoning are opposed by the professional and technical staff of the

Council.

Vast profits are being made out of the rezoning by very few people.'’2)

Lee Komito, in a study of Dl'.l.blil-'.l., suggeéts that Irish politicians are forced

into controversial planning decisions by the pressures of voter expectation and

--electoral competition,

1. In Dublin, 24 June 1982,

Z, L. Komito "Development Plan Rezoning: The Political Pressures in J.
Blackwell and F.J. Convery Promise_and Performance: Irish Environmental
Policy Analysed, Dublin: University College, 1983, p.293.
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"Councillors are making dubious decisions, professional planners are being
overruled, the public is being ignored, and individuals are making personal
profit from state planning decisions. Planning has been an issue in some
constituencies during recent elections, and some politicians have suffered
loss of reputation, votes, and even elected office. Yet this is not the first
time that planning has aroused controversy. The first County Dublin
Development Plan caused disquiet and poiice investigation."(1) .
The public disquiet about councillors’ behaviour in Dublin may be out of proportion
to amount of rhalpractice. Nevertheiess. the national party leaders have been
embarrassed by the publicity and have sought te reduce their councillors'
discretion. The public have also been confirmed in their cynicism about
councillors' motives. These factors have further diminished the leadership that
councils are abie to offfer. The problems of development in Ireland are likely to
increase in the near future for very hredictable reasons ~ the demographic and
geographic irnbalance of pébuiai:ion and economic underachievement relative to its
European partners and erﬁergent Third World compstitors, Already, Dublin's
development problems are mirrored by typical indicators of social malaise such as
drug sbuse and crime. National government's response until 1985 has been
pragmatic and piecemeal, reflecting no fresh thoughts on the institutional
framework. Thus, for example, in Dublin traffic is a 'problem' so a speciai agency
is established. Similarly with inner city development, drugs and factory closures
the politiclans' reaction is to set up a task force. There seems to have been little
appreciation that social and sconomic prablems are interrelated; that, for instance,

traffic problems in Dublin simply reflect the geographical distribution of work-

places and homes. There exists a potentially comprehensive and responsive

| authority equipped to develop plans, to relate infra-structural investment to a co-

ordinated pattern of industrial, commercial and residential land-use. Local

authorities, however, have not been strengthened. National peliticians have.

T Komito op.cit, p.253-
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not wished to be associated with .broad-and almast certainly Icoh_troversial plans. In
these cireumstances, the managers have not been able to fill tﬁe void completely
because their need to act tentatively,_quietly and ;:.onsensuél_ly is heightened where
controversial, non-routine decisions are concerned. The Irish case has, in this
respect, developed_ along - similar liriejs to the original Amer_ican city manager
moadel: ", .. although a responsible da.mocrat, the city manager is often a weak
pﬁlitical executive™(1)

To improve the potential performance of local government requires sustained
effart aver a reasonably long period of time. A start has recently been made with
the announcement of a new structure for local guverﬁment in métropolitan Dub’lin.
The Government's new design for local government in Dublih cail for four
conventional local authorities operating in the area Ensteéd of the present three, In
addition, there will be a la_t'*gely' non-executive Dublin Metropolitan Council which
have a co-ordinating role. The m.embers of the new authority will be drawn from
thn_a constituent councils. The four conventional suthaorities, which will have the

status of counties or county baroughs, will bes

1 Dublin corporation which will administer roughly the same area as at present;
and,
2 Three county councils covering the areas shown in Map B

Both the corporation's area and that of the three county councils will be
further divided into districts - six for the corporation and two each for the county
councils. The Government propose that these districts will be allowed to run

certain services as agents of their local main autharity,

1, Ronald O Loveridge, City Managers in l.egislative Po[itics, Bobbs-Merrill,
New York, 1971, p,164,
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These new arrangements for Dublin will require an increase of about one-

third in the overall number of councillors representing the ares.” In this way the

ratio of members to population will be brought more into line with rural patterns

(see Table Six).

TABLE 3IX

Ratio of Councillors to Population and Area in Selected Local Authorities

Population

Dublin CC 1:10,690
Dublin CB 1:12,102
Cork CC 1:5,605
Cork CB : 1:4,460
Limerick CC - 1:3,578
Limerick CB ‘113,575
Waterfard CC | .1:2,376
Waterford CB - 132,174
“Mayo CC 1:3,678
Leitrim CC 111,265
Wexford CC 136,092

Monaghan CC 1:2,518

Area

1:8.4 sq mis
1:1.1 sqg mls
1:62.5 sq mis
1:0.5 sq mis

1:38.4 sq mis.

xl:ﬂ.ﬁ 5q mls

1:30,9 sq mis
1:0.2, 5q mls
1:69.6 sq mis
1:27.9 sq mis
1:39.5 sq mls
;:25.0 sg mis

Source: IPA yearbook and Webster s New Geographical Dictionary,

Springfield, Mass., 1972.

The division of the greater Dublin area into separate county/county borough

authorities marks the end to a debate stretching back to the 1920s about the

amalgamation of existing structures into one greater Dublin authority. This ides

was last put forward by the Government in a discussion paper in 1971 but it
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engendered strong opposition, Nevertheless, the Corporation has been responsible
and for developing new town developments in the Dublin county area to relieve the

 burden of inner city over-crowding. [t is these new town developments which now

constitute the core of the two more westerly proposed counties,

The most pressing local government problem in Ireiand. ties in the government
of Dublin, Although this city is the fastest growing area in Western Europe, its

single tier all purposé loral authorit-y'is ill-equipped to respc'md' to the ensuring
 problems. The Government has accepted the increasing demands for a

metropolitan authority with control for planhing and infrastn)ctural development
to cover the greéter Dublin area. This will take some of r.he-burden off tﬁe
existing councils. Certaiﬁly it is unfair to expect the 45 ﬁenﬁbers of the city
council to represent adequately some one third of the country's population
- especially in the absence of a complementary parish or neighbourhood structure.
Furthermore city,. county and Dun L.aoghaire councillors do find it difficult o
reconcile ﬁome of their differen_ces of policy in relation to planning within the
éxisting '_structure. The question of tiers of government éan_ be considered,
however, only if there is a clear understanding of the auocatinn of functions and a
knowledge of the available resources of personnel and finance. A new structure of
local government in Dublin is not going to alter the'imperatiyes af national and
local 'eiected politicians. Ministers and their shadows will always be reluctant to
surrender authority to local government particularly to a powerful metropolitan
council. Neither can local politicians in a' hicjher tier be e_x'pected to eschew
clientilist advantages to potential rivals on the basis that their'_aﬁtention should be
reserved for wider concerns, The pUblic may be reluctant td_confer 2normous
power to local councillors in relation to ‘planning given the curfent_atmasphere of

controversy about development control decisions in Dublin,
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The details of the new local authorities are not yet clear it may not be to
late, thefefere, to offer a suggestion for change. The most effective reforms may
be those which seem least threatening. While ministers and. their shadows. will

always be reluctant to surrender authority to a large new local bodies, they may -
" allow the development of existing and respected institutions. As the 1972 White

1

Paper'™’ pointed out:

"....really drastic overnight changes in the existing structure with its in-built
loyaities and established place in the lives of Iocal communities, could lead to
. a serious diminution in the status of local government even a rejection of new
structures and institutions",
‘BOne way towards an adequate system of government for Dublin, therefore, would
be to enhance the roles both of the mayor and the manager.

In some respects the American experience which was so influential in the
1920's may well be instructive agairi. Amencan city management was the product
of small and medium size cities. Now, however, the flight from the metropolitan
areas has meant that the management system Is. In use in many of the recently
enlarged cities of California, Florida and Texas. The American city managers
"occupy a position in transition; from being expert housekeepers... .(to) would-be

(2.

community leaders".'™ The problems assﬁciated with management in large cities,
where strong élected political figures may vie for power, have been tackled in half
the council-manager cities by having a directly elected mayor. The mayor may
clash with the manager over innovation and“policy leadership. "l'__he .range of issues
on which conﬂict will oceur is likely.tu. be srnall, however, as ._the' majbr interests of
manager and mayor are at the same .tirnle divergent and complimentary. An

elected politician with a city wide constituency is less open.ta'localist pressures

and more resistent to higher-level government encroachment on local powers.

1, l.ocal Government Renrganisatidn; Stationery Office, Dublin, 1971, p.l16,

2. Leveridge, City Managers, plé4.
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Such an innovation applied to Irish cities, particularly Dubiin, might help overcome
the difficulties inherent in having a bun_'ea'ucrat advancing radical or controversial
propoéals. The mayor could provide the clear political leadership and legitimacy

currently lacking in Irish local government.
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t. The problem: of metropolitan governance hava baéh on the public
agenda in Italy for more than 20 years. Among both politicians and
scholars it is generally accepted - aven if With substantial
differences uhen orne looks at the actual content of the different
reform proposals - that the traditional formal uniformity of itallan
local governmant structure must ba broKen and some spacial
ingtitutional machinery for matropolitan areas created.

Tha basic assumption was that special situations - and matropolitan
areas are special situations - ask for special institutions, able. to
cope with tha bigger size and complaxity of tha problems.

The political and scientific debate was therefore looKing for the
*right institution"” able to maximize the daesired values! affectiveness
and afficiency defined as thae ability to solve mufropolitan dcale
Froblems uith leass rescurces possible.The general jidea was to create
some Kind of motre rowerful institution, ross ibly thirough the
consniidatinn of the axisting ones, with 1legal pouwers, Financial
resourcaes and political legitimacy. There were different Fformulas in
the f{talian debate (metropolitan municipality, metropolitan province,
etc.? but the basic idea was always the same, albait the variations in
legal competences and/or political legitimacy wera sometimes important.
Twe different considerations - houever - make necassary a rethinKing of
the problem. The first is the simple fact that all fhase Proposals uerae
never able +to raise a su{fiéient consensus  to become laws and

decisions. The dibafa is very much at the zame point since a long times
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most actors agrae that an institutional reform is needed, but they fail
to reach an agraement over the proposal +to acceﬁt. Even if the meetings
and debates go on follouing the +traditional Fframewmork, it seems
sens iblae to doubt whether one is not askKing the impoésibla, that is a
collective suicide of the existing institutions in favour of & new one
where the distribution of administrative and political pouer is vary
difficult to forecast. The conclusion would therafore be that in a
fragmaented political and administrative system Iixé Italy, to abhslish
existing institutions is virtually impossible. If nothing happenad in
2¢0 years may be 1t i{s time to work out some differenti approach.

Thé second element is more scientific. It is inm fact well! Known houw the
idea that pouwerful authorities 'ara_ more effirient <because of tha
internalization of externalities and bacause of tha scale etonomies)
has quite recently been widely discussed. Same authors -~ like Ostrom
and Bish - have on the contriry argued that, on the one hand, setale
economies are highly unlikely to occur in labour intensive services,
and, on the othar hand big orgahizations afe in general lass efficient
than small ones. All in all, theraefore, the technocratic refaorm trving
to huild u; romerful metropolitan authoritias cannot solve the problems
it was suppesed to, and even runs the risk of worsening them.

Thare are many different aspects of the debate wel! uworth of
rathinKing. Let only point out one! the differant problems implied in
reaching matropolitan scala decisions in a +fragmented institutional
setting and in running efficiently public seruiceﬁ. Not necessarily,
one could argue, thesa two objectives must be wunified in tha same
institution. It would be wuwell possihle. either a centralized

metropol itan govearnment providing servicez through a number . of
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different agencles, either many different pelitical bodies buying
sarvices from an unified producar. This point means that, insofar
decision-making and not service provision is concerned, thae scale
aregument does not apply.
This short discussion has only the aim to show which Kind of problams
one has to face when Inveolved in an exercize focussed an the
institutional naegds of the Milano metropolitan. The overall goal was to
provide a tentative answer to the generally shared.dissatis{actiun with
the axisting Institutional setting, at the same time avoiding the
problems of non implamentability as well as +the Qaubts raised by a
singlea-mindad reorganization (a pouwerful metropolitan autheority)l.
Hence the need-for a research strategy abla to test empirically the
differant factors able to predict a *“good” governance. It is, 1 must
emphagz ize, an exercize in applied social research and not simply a
restrospective macronegative analysis <i.e. identifying +the general
reasons uhy things want badly). .The enmphasis, on +the contrary, Iis
micropositive (i.é. looKing for the very special cnﬁditions under which
somathing good might happend. : '
Cur choice has bean to concantrate over metropolitan decision-makKing
Processes, +trying +to idantify +the actors, thair Ppatterns oFf
interactions., the different staKes of the games, and the final cutcome.
The first quastion was 1f Institutions made a différance in explaining
the different degree of succes$ of varicus decision-maKing processes in
a given area with given acters. The second question was. which
characterizstics of the process weere able to predict success or
fallure. The third question was whether a proposal can be usoriked out

meeting at the same time tha conditions of political tfeasibility .and



those of successful decision-makKing.

Ef The four investigated processes werae quite different From each
other. Most of them uwere still in progress at :tha momant of the
resaarch and their outcome - in terms of success fallure - s mixed
anough.

The first one refers to the enlargement ﬁd the Malpensa
intercontinental airport - the second in Italy. it begins in 1963 and
is still in proeograss albeit a erovisional equilibrium has been reached.
The main focus is the period 1970/1984 during which an harsh conflict
developed around the proposal of building up a third runuay as a
necessary step towards the grouth of a more important role of the
airport. Tha ocutcome of the process has been a compromisa. A bigger
role for Malpensa has  been accepted! a new arrival and departure
terminal , new services, batter linKs with Milanoe, more landings and
take offs. But ths third runway has been abandoned. Obviously there uas
a conflict batpeen the surrocunding municipalities and the Milano
municipal company managing the airports. The agreement has been raached
through the madiating role of the regional government, supported by the
mobilization of trade unions and political parties.

The second case concerns the grojact of transforming <the. Milano
railuays system. Presently all the differant railways stations are
terminal , 50 that most trains eithar start from or hauve their last stop
at Milano. fhe system is based on an highlv. congested ring around
Milano in which all trains from the externzl )ines an for any Milano
station arrive. In 18967 & first proposal emerged of a “"through® 1line

able to transform the whole system, 'cannacting the different Milano
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stﬁtions, 80 that trains coming from north could directly go south. The
main focus is a tunnel under the toun of Milana in.uhich normal +trains
could pass at fixed intervals so that it could serve at the same time
both the medium distance commuters and the urban transportation. Tha
proposal , presented by the metropeolitan land use Plahning agency <(PIM),
was accepted by the Municipality (because it made uselass a fourth.
underground tine) and Flatly rejected by the national railuays
autharity {because they refusad to Play any role at al} in urban
transportation?. The process ukas long and complex, invelving the
Ragional government, and the provisional outcome reasched so far is the
accaptancae of the through underground line, with the understanding that
no urban service - i.e. no fixed cadenced trains - will! be provided.
The third case study iz more straightforuard and concerns the building
up of & new StocK Exchange Buijilding, askKed by é majority of +the
stockbrokers because of the lack of spate in the old one. The eproceass
included the Chambar of Commerca, the Municipality and the brokers
thamselqes and concerned tuo alternative Proposals.(a new buyilding a
different part of the toun - favoured by the Municipality - or the
restructuring of the existing building - favoured by the brokKers and
the Chamber of Commaercad. Here oo the starting point is about 1867685,
but in this case a decision has not been reached so far because af the
disagreaments among participants éoupled with the financial problems.
The fourth and last case is the proposal of building uwp a public
infoermation system, pooling the data of the municipal ity of Milano smith
other three medium-sized municipalities of the metropolitan area. The
Process startad in 187778 and has been officially abandoned in 1884,

because of the disagreements of the participants.



3. Tha bulKk of +the resesarch uwork carried out has been the
reconstruction of the processes in an historical way. The extensive
chrenological accounts thus provided informations about the actors of
the game, their interactive pattarns and the stakes of +the game as
perceived by them. Assuming that the Ffour 1nuestigat;d processes Hera a
significant sample of rhat can ba labellad a *metropolitan problem* -
but the research 1s =zstill tn progress and other cases will be
investigated naxt year - the reconstruction of thae actors, +théir
rational ities, their operational style and their ralevance in the
process should provide a basic information for any raeorganization
project,

In this paragraph, therafore, 1 will very briefly presant tha
tharacters of the metropolitan drama.as they emarge from tha ressarch,
fproviding at the same time some information about thair wmutual
ralationship.

The *pole po;ition' in the decisional system is certainly occupied by
thn.Milano municipality. Its size - 1.6 millions people, i.e. +the d4O0x
‘of the whole matropolitan area - accounts for it., being by far the
biggest administrative authority involved - much bigger, in Ffinancial
and organizational terms, of the regional government itself¥. The First
important finding 1is that it seems very difficult to solve any
metropel itan problem without the consent of the central municipality.
But one specific feature emerging from tha research allows a further
insight: in all the Ffour investigated procasses, the Mitano
nunicipal ity was involved #t the lavel of the Mayor and of the mavoral

officas. Obviously alsg the functional departments and their paolitical



~and administrative heads had their say, but the municiral decision
mak ing systam emarging from the research is strongly centralized. This
came partly as a surprisa, ﬁacausa tﬁe pravious reaesearch work on
municipal dacision making in metropol itan municipalities had emphasized
the fragmentation of the system and the autonomous status of the
functional daepartments. A possible explanation reconciling those
contradictory findings is that what is centralized are the ‘“external
contacts® of the administration, i.e. the intargovernmantal or
interorganizational isswes. ALl metropcl itan problams beina of this
nature, iilis not strange to fihd the central rcele of the mavor an& his
staff. But it seems possible to proceed furtherz 1n ract it {s
reasonable to argue that the mailn reason for this mayoral centrality
lies in his big rFolitical legitimacy. Italian Mayors are the most
important political figures within their cities, and a metropolitan
Mayor is a big national figure - much bigger in terms of wvisibility
than most naticnal ministers. Therefore it is natural to assume that a
vary important resource speant iﬁ the processes was the political ohe.
In other uwords it seemz possible +to hypotize that no successful
decisional process can.he carried out without zome sort of political
lagitimacy. 1 shall come backK to this point later.

fnother important feature of the municipal  intervention in the
investigated metropoclitan procasses can be Poughly. summarizad in a
sentence stating fhat, although the municipality tends to assert is
central role in tha form of vato power., it has also an incraasing
tendence to mind its own business. In order to understand this point
one has 1o recall how during the Fifties and the Sixtles most

metropolitan services wera decided and financed by Milana alone .
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irrispective of the positive axtarnal effects ough the surrounding
metropolitan area. In order to assert its central vole Milano accepted
te carry tha whole financial and organizational burden of many
metropol itan services (transportation and airports are tuo good
examples). The Ffiscal stringencies of +the Seventies and of the
Eighties, topether with a diffarent attitude in the surrounding
municipalitiaes, altered this situation and nou it seems *hat the Mayvor
will provide the Milanoc's consent - still essential to reach any resutt
- only if there is a clear benefit for the wcentral city. This
contradictory position raepresents a major problem in makKing the
cooparation quite difflcult, the central municip;lity being strong
enough to defeat any attempt to reduce its weight through a strong
decentralization or even - as proposed - & splitting in saveral
different authorities.

A second important institutional actor is the regional gsovaernment.
Unl ike the municipality, it is not present in all processes. Moreover
it is quite clear that the regional government has many good raasons
for not entering conflicts with its pouerful neighbour, the Milano
municipality, and a common JjoKe is to label Lombardia as a region Mith
an haole in tha middle, meaning that regional poclicies are often not
intendad to apply in Milano <(¢health reorganization is the biggest
examplg)} A second distintive feature of regional intervention is {ts
departmental ized character! tha President and its .staff Play a much
lass important role compared to the Milano Mayor. However this does not
mean that the intervention iz technical in nature: in fact the role
Played by the political heads of the relevant regioﬁal departmants is

by all means central. Thirdly, it seems rossible to cavtiously conclude



that regional intervention is positively correlated with decisicnal
success._?he sample is far too litfle to reach aﬁy firm conclusion, but
it is a fact that the tuo more successful projects saw an important
regional role, whiile there'uas no Intervention at all in the clear
failure of the metropol itan information system. The following question
concerns the reasong why thils has occurred, i.e¢. the snabling factors
brought about by regional intervention. Analyzing the processes +three
elements emarge!?

- in the first place the regicenal intervaention created a neutral ground
for the interaction between the major policy stakeholders: the
interested parties agreed to meet at the resional level bacausa of the
apparent lack of direet interest of the regional administration touwards
any speacific solution +to the problems one could say that the regional
intarvaention created the bargaining arena:

~ in the secand place regional actors acted in both instanceas as
madiators or fixers betueen the interaested parties? from this point of
view the regional role has been mainly rolitical)

- in the third place regional interventiovn uas able to raise additional
financial reasources, transforming zero sum games in positive sum ones;
this aspect is essential! from some point of view one could alsec say
" that the Region payad its ticket to assert his right to sit at +the
bargaining table in an important position.

Thase three aspects - the neutral arena, the Ffixer role, and the
additional rescurcas -~ are certainly important +Ffeatures for anhy
successful decisional process. However one cannnt fconclude that  the
regional interventicn is the anmsuer to the proﬁlem of metropolitan

sovarnance. At least two points must be emphas ized:s

- la_



- the first concerns the 1iKkelihocod of the interested parties -~  and
Milano in the first place - accapting a vragional madiating rolar this
seams largely corralated nmith the novalty of raegional intervantion ‘in
raetropol itan problems and tts lack of Firm priorities about the
specilfic solutions to adopt? in so far the Region is procaeding in
@stabl ishing itself in the political administrative system, the arena
bacomes laeass and less neutral, and the intervention style will probably
be much mora similar te other iInterested partias rather than a
mediating one?

- the sacond connected aspect is the regional concern for metropolitan
problems and the amount of rescources devoted to their solution’ the
reaglional political system is structurally inclined to give a relativaly
bigger importance to the <claims of regional periphery rather than
center (the patterns of political representation account for this
feature)? this means that the Ffinancial reasocurces devoted to the
solution of metropolitan problems are deemed to be a marginal amount of
gilobal raegional funds; unless the trend towmards a reduction of regional
ﬁoney is reversed, +the ability of the regional administration to

provide additional money will probably be seriously hampered.

The third class of relevant actors is formed by a number of autonomous
and semi-autonomous public agancias-. sharing some comman
‘characteristics: a less direct.relation to the political system (top
decision-makers arae not elected but sometimes #ppointed en party lines?
and mainly the existence of a sKilied technical bureaucracy. In this
class ue can certainly include.tha var jous transport authorities, the

airpart company ., but also the Chamb&r of Commerce, an intermunicipal
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land use planning agency and tha Statistical Service (a munihipal
functional department enjoying a ;eleuant degree of autonomy).

The Eole of these actors in the investigated processes is quite clear:
they are the initiators of the process itself and they are responsible
for +the different solutions ;ubmitted to thé discussion at the
different phases of tha process itself. With one exception (the Stock
Exchange building where the proposal came from the stockKbrokers?, the
var lous issuas were put on the public agenda by tha first technical
pPraoposal, stamming from these agancies, In &1l Casas the dacisional
process at the political lavel was made possible by tha supply of
different solutions by the technical bureaucracies.

The fact of being a rnecessary element for every problem to emerga - let
alone to be successfully solved - does not mean that the existence of
technical buresaucracies 1s alsoc a sufficient ona. When rFolitical <as in
thae case of the airport), or intergovaernmental (as in the other cases)
conflicts amerse, the ggencies searm to disappear or at least lose the
central raole plaved in the more paaceful phases. But is their rote in
the initiative that seams uworth stressing: even in ocverpolicizad Italy
innovations arse srought about in the first place by bureaucracies,
whose way of structuring problems often remalns unchallanged during all
the process.

Thasa three actors - Milance municipality, Lombardia regional government
and the technical asencies - are therefore the necessary ingredients
for every successuful innovation. But there are other Public
authoritias whose presence in the game m=ans trouble,.

This is certainly true for the many other municipalities of ‘the

metropolitan area <abou 106>, far smaller than Milano itself <(the
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big;est onae has a population ‘of 120,000)> and therefore far less
powerful in finmancial or organizational terms. This different dimens ion
makaes obvious a self-centeraed rationalityi they enter a metropolitan
game if and only if they are Qirectly affected - beth positively and
negativaely - by +the debated issuae. Furthermore they are cleariy
susp icious that the advantages coming to the central area are bigger
than those coming in the periphery. Therefore they often denied their
agreamant whenever they felt not being ‘“"guaranteed” enouah against
milanese iﬁperialism. On the other hand, not being able to forecast the
external effects of central muni:ipalityldecisions, they often do not
intervene in processes actually full of consaquences for  the whole
meteropolitan arsa. All in all their presence in the decision maKing
praocess demonstrates how is wvary difficult to achieve cooperation
betwean unequal partners, and how it is almost impossible to pool
resources when contributions are unevan and benefits not clearly
foreseeable.
A second class of authorities whose presence makes things worse -are
national government agencies. And this is a wvery negative feature
insofar the high fragmentation of lesal competences characteristic of
-the intergovernmental game in Italy ., makes the presence of some
national agency veary 1ikely +o .occur in wirtually all metropolitan
problems. The reasons for this negative role of central departments are
several? a much more farmalistic approach to problem solving makes
national agencies wvery tough customers in any barsaining. Furthermorea
tha distributional priorities at the national lavel tend to
undarastimate metropol itan needs.— equated +to aextravagancies -that a

still veary umbalanced country cannot afford. The latter +trend is
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reinforced by the privileged access that the pariphery gains at central
level (a good example is the explanation given to the deny of national
financial support to the building of & new StockX Exchange, i.e. the
fact that the project took little account of the other financial
marKets in Italyi the point is that Milano Stock Exchange absorbs 94X
of all italian transactions and therefore the o0ther stock exchanges
hardly axist at all, but there are 18 of them and Milano is enly onel ).
Tha latter featura boils down te the fact that thinking of solving
milanase metrbpolitan rroblems through nationalization is hardly likely
to get any result at all, as it is the attempt to solwe +them through
intermunicipal cooperation. |

The last class of actors one has to take into account includes
ﬁun-instltutional flgures, like political parties, trade unions,
interest groups, voluntary organizations, social = movements or
intarested firms and individuals. As a general rule one can say that
they played a rather marginal role in the investigated processes., .Qf
course some evidence of political interventions can be detected, but it
seems strictly dependent upon the institutional rationalitias above
sKetched and not autonemous From *them. Social ﬁouements and trade
unions played some role in the moset conflicting processes - like e
casa of the intercontinental airport -~ but here too they were able to
reach somae raesult only uheﬁ. they wera able teo involwve Publ ic
institutiona. Private interests and voluntary organizations twith the
already mentionesd exception of stockbrokers) were totally out of the
picture. In other cases they certainly do play a role but it seems
likaly that the metropolitan dimension is one ai uhich aggregating

interasts is more difficult, thus explaining Tthe lack of their
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intérvention.

Even if it is partly surprising the relatively low importanca of party
politics in metrapolitan decisiocn making, all in all one can say that
the picture emarging from the research confirme the centeral importance
of institutional setting in solving metropolitarn problems. Therefore
any attempt to improve the decisional efficiency must start from and
come backK to the institutional settina, proposing raeforms consistent

mith the existing trends and politically feasible. In the naxt
paragraph an exercize in this direction will be made in order to

fulfill the character of applied social resaearch of the whole study.

4. Which Kind of conclusions can be drawun from the above sKetched
recenstruction? Having in mind that our concern Wwas on the
institutional aspecis of decisional efficiency, the following points
can be emphasiczed.

1. The intergovernmental nature of metropelitan problems and
decisional networks: the processes showed municipal, regional
and national interventions ., exciuding that any metropolitan
problem could be treated strictly within +the metropolitan
area.

2. The impossibility 1o nationalize metropolitan governance:
given the lackK of sensitivity at the national lavel any
proposal trying to enlarge the national government role in
matropol itan governance riskKks to leave the problems unsolved.,

3. Tha cemplaxity of intermunicipal cooperation! given the
unbalance betueen +the ceaentral c¢ity and the szurrounding
authorities and tha present fiscal stringency, any attempt to
davelop cooparation is 1ikely to fail.

4. The need for political legitimacy: metropolitan problems
baing politically important problems, any merely <tachnical
solution is likely +to fail. Political rescurces must be
available in the game.

9. The need for neutral arenast +the intergovernmental

character of metropolitan decision-making brings about
bargaining as the main pattarn of interaction. And setting up
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the bargaining table on & heutral ground seems an important
condition for successful outcomes.

6. The need +For mediating raoles in the decision-maKing
procass?t the existence of some actor acting as a fixer, that
is somaone interested in & successful decision but not in any
spacific solution, seems another important enabl ing factor.
7. The need for technical expartiszse in tha initiative phases
innovatiocons are stimulated by technical proposals and not by
public demand or political intervention. The creatioen of a
technical bureaucracy specialized in metropolitan problems
seems therefore an important condition for sugcess.
8. The need for additicnal resourcest zZero-sum Sames being
much more difficult to solve than positive sum games, the
avalaibility of additional resources seams an important
enhabling factor.
I am not claiming that those points are original at all. Mozt of them
are meraly reinstating the raesults of research done in different
metropolitan settings or in decision-makKing systems. Houwever it is
interesting that empirical research has once more emphasized +those
simple truths, hence showing that they apply even in Milano.
in fact they are not uithout censedquences on the possible solutions.
First of all they exclude nationalization as a viable proposali even i+
it was'politlcally feaslbla.— and it is not - it would not work.
In the sacond place the exclude also the more faasibla solutiont an
institutionalization of intermunicipal cooperation?! such a body exists
since a long time but it has not been able to soclve the problems of
metropalitan governance. And the proposal of a general recrganization
of municipal agoevernments in order to create more balanced districts -

consol idating the smaller ones and splitting the central are - seems

politically unfeasibile.
In the third place they also tend to exclude the most popular answer to

metropolitan ingovernability: the creation of a pouear ful metropol itan’
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autﬁority through the consolidation of existing municipalities and
coeuhty-level authorities. Firstly it must be semphasized that +the
Frovinclal Administration never emerged in our réconstruction as an
important actor. Thic rcould depe;nl from the choice ¢f the sample, but
at the same time means that its consolidation with, say,. the central
municipality, would not have improved the decisional efficiency. Also
the surrounding municipalities were not aluavs present, and in any case
one Has to recall the feasibility constraint already mentioned. which
prevents such a global approach. Furthermore it is very dubious that it
such a reorganization would solve the Problems: certainly a
metropol itan authority could meet the conditions 2,3,4.7 and possibly &
of the above list., But it would not meet condftion 12 metropalitan
decision-makKing would remain an intergovernmental exercize, Full of
interactions with the national gavernment, the regional government:s and
the non metropolitan local governments. OFf +the Ffour investigated
processes only the public information system would be greatly favoured
by such authority, while the remaining three umculd mantain all their
difficulties. Therefore the need For solutions openly recognizing the
bargaining intergovernmental character of metropolitan decision maKing,

and hence meeting cenditions § and 6.

5. The conclusion of this paper, consistently with the applied nature
of the research, must engage {n drawing a viable proposal, able to meet
the constraints of political feasibility as well as the conditions of
decisional efficiancy sKetched;aboug.

In the first place, therefure; the institutional change proposed cannot

involve consolidations or +the dissoclution of any existing body.
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Moreover anv major rtﬂistrlbution of legal competences ., and . or
financial resources is out of question. This can ba an overestimation
of political constraints but past experience has shouwn how the biggest
danger lies in underestimating this problam and therefore is safer to
aszume the lack of political determination to run against wvested
institutional interests. This means that any change must be increnentél
in nature: 2 new institution is needed.
The main tasks of such an institution should bhet
- to provide the technical expertise needed in order to boost
innovation:
- to create a neutral arena for intergovernmental bargaining:
- to act as a fixar Batuean the interested public and private actors.
In order to accomplish such tasks this institution must have:
- a strong political legitimacy, and
- the cominand of additional financial resources.
The problem is partly simplified in the Milano case because of +the
existence of a metropolitan land-use planning agency <(PIM), a sort .of
research institute, created some 28 vears &8990 in order +to foster
intersunicipal cooperation. This stress over intermunicipal
cooperation, together with its lack of political legitimacy and
financial resources, certainly prevented its development into a
Pouwerful actor. In fact it acted as a technical buresaucracy, able +to
propose innovations and draw techical projects. Albeit not completely
successful it has accumulatad a big expertise and its staff <C(some 3@
people? is certainly qualifieq in seaveral fields of metropolitan
interest.

But even without this important starting point it seems sensible to
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predict that the creation of a technical hureaucracy will not ba the
most difFfFlecult aspact. If there are financial respurces, 4o create a
technical expertise it only a matter of time.

The most intriguing problem is political legitimacy: PIM is a private
association formed by 99 municipalities and by the provincial
administration. The governing bodiles are the assembly of the Mayvors, a
small board and a president elected by them. Until recently tha
president was the Mavor of Milano. The finance comes for 13 +from the
particlpanfs. for 173 from the regional government and from /3 +$raom
the research contracts with public institutions. Clearly +there iz a
nead for mantaining some sort of relation hith the existing
institutions, at tha same time developing an auitonomous political
status, Only developing political. legitimacy, in fact, it wiil be
rpossible to create a bargalning arena as uell as an effective "fixer".
Finally +the +total lack of finance, apart from mera runhing
expenditures, makes impossible for the PIM +to¢ mobilize additional
resaurces,

The axistence of PIM, therefore only provides a starting point for +the
neaded reform. However it is wuworth notina +that similar experiences
exist in other italian metropolitan areas.

A reform of some genaral significance in any case, will need a national
legislation, creaating in metropeolitan areas & public body with the
follhming charactaristics?

- no legal competences, in tha form of authoritative powers and or
respons ibil ity for speclific services:’

- a directly alected Prasident with substantial powers;

- a council! elected by the body of municipal and neighborhood
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councillors in the metropolitan area? the electors being some hundraeds .,
the council must be Kept the 5maller.is Possible (max 40 councililors:
the size must be decided in order to allouw the participation of smaller
political parties, thus aveiding political vetoes):

- an important +technical bureaucracy sKilled in all matropolitan
rroblems <transportation,. land use planning, environmant, amenities.
infrastructures, but also cultural services, higher aducation, etc.)!

- a special national  fund for metropolitan areas from which the
different metropolitan bodies can drau matching money for metropolitan
projects,

The first condition is intended to assert the neutral character of the
new acter in the intergovernmental game:! not having responsibilities
for direct provision of asrvicas or fer regulating individual - or
collective behaviour should preve useful in guarantesing tha other
participants against any loss of pouer,

The second condition is meant to create a strons political legitimacy
of the naew bedy: the prasident. should therefore represent a wide
section of the political spectrum and, beins directly electad, an
exception in the italian parliamentary system, it will acquire a big
pelitical visibility.

The council, on +the othar hand, has the meaning of providing a
permanent 1inkK betueen the existing institutions and the new body. its
mode of electicn should avoid large representative bodies, in favour of
a smalle and more compact council. Furthermore it should overazpresent
smaller municipalities, thus compgnzating for the bigger administrative
strenght of the central city.

The existence of a strong, albeit not necessarily enormous., technical
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burecaucracy, on onet hand could favour the initative roie 0¢F the new
body and on the other hand can be seen by other actors as a source of
technical advice and support.

Finally the existence of a national special fund for metropolitan areas
will provide the neuw body with the amount of money needed Ffor
trans forming zero-sum games in positive sum ones. Houwever the provision
that it musf be used only for matching the ordinary local, regional and
national ffnance, should preserve the incentive character of these
sSUms .

This tentative proposal is obviously very imperfecti many pPoints should
be clarified and specifications added. Moreover ¥ﬁ presupposas that
regional government will develop its oun priorities over the
metropol itan area, thus entering fully the intergovernmental game and
leaving open the mediating role occupied so far.

Houwever {1 has two main advantages uwerth discussing:

- the f;rst is the fact that it stems out. of an analysis of the
existing decisional netuwork - furtherly confirming the findings of
other research and theory?

- the second that it makes possible to escape the pitfalls of a
traditional approach, sonly able to provide ovptimal answers failing to-
theet the r;quirements of political feasibility.

DOn the latter point it can be added that the "optimal" character df the
traditional Wisdom, has been discussad and widaly criticized in the
last vears. Biven this perplexity of the scholars, it seems far safer
to observe the existing declsional trends and try to enhance the
factors favouring a better, albeit probably non opitimal, decizional

efficiency.
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NOTE

The reseaarch project from which this paper has been originataed was
congucted In 1983-84 in Milano. It xas originated within the so-called
Progetto Milano, a big exercize about the economy, the finahce, +the
social structure and the political and institutional characters of +the
metropolitan area., It has been financed and coordinated by IRER, the
regional research institute, under the supervision of its president,
avv.P.G.Torrani, and the general direction of prof.G.Mazzocchi. The
sub-project on Metropolitan Institutions is directed by prof.5.Pastori,
Catholic Univaersity, Milano. The section on decisicn-maKking processas
was directed by mysels and the research uork was conducted by dr.Maria
Waber (Bocconi University, Milano? and dr.L.Lanzalaco (EUIl, Florence)
for the public information svstem, dr.M.Ferrera (University of Pauvia)
for the stock exchange building, d¢r.S.Balducci (Milano Politechnic) ¥or
the intercontinental airport) and dr.P.Ffareri {(Milano Pol itachnic) Ffor
the metropolitan railuays system. Prof.P.L.Crosta (Milano Politechnic)
acted as advisor in thae tuo latter processes. The research being stil}
in progress, the conclusions reached in this paper, are provisional and
tentative and do not engage the research group, let alone IRER or any
other institution. I am indebted +to &)l +the named friends and
colleagues for their different contributions, but +the responsibility
for any misunderstanding or misjudgement is entirely mine.

2T -



o | o RS MG ¢
3420

CHANGES IN GRANT AND THEIR QOMSEQUENCES FOR METROPOLITAN AREAS — A
QOMPARATIVE ANALYSIS

MIKE GOIDSMITH AND HAL WOLMAN
- DEPARIMENT OF POLITICS AND OMNTEMPORARY HISTORY
SALFORD UNIVERSITY

Paper prepared for ECPR Workshop on Metropolitan Govermment, Barcelona,
March 1985. )

This paper is very much a work in progress paper and as such is not for
quotation without the authors' permission.




CHANGES IN GRANT AND THEIR CONSEQUENCES FOR METROPLOLITAN AREAS — A
COMPARATIVE ANALYSIS

MIKE GOLDSMITH AND HAL, WOLMAN, mmwmm

This paper reports on work in progress on the consequences of grant
changes for metropolitan govermments in Britain and the U.S.A. Over the
last ten years, both countries have seen the introduction and continuation
of a policy by central government designed to reduce the level of national
grant to local authorities in both country. In addition in Britain there has
been determination on the part of central government to reduce the amount
of public experditure undertaken by municipalities. In more recent years,
this policy has been adopted and strengthened by more right-wing governments
under Mrs. Thatcher and President Reagan. Mrs. Thatcher, through her
various local goverrment Ministers, has undertaken scmething like a crusade
against local govermment, whilst President Reagan has been very concerned to
reduce federal government involvewent in the cities especially and to
introduce what some coamentators have called the ‘new Federalism'.

Given that these policies of expenditure reduction and lower
involvementhave now run for almost ten years, it seems appropriate to
attempt same sort of evaluation of their consequences for local goverrments
and the services they provide. We have chosen to concentrate on
metropolitan authorities for three reasons. First, since most people in
Britain and Awerica live in metropolitan areas, the impact of expenditure
reductions will be seen and felt most strongly in metropolitan rather than
non-metropolitan areas. Second, there is a strong possibility of
intra-metropolitan variations existing in terms of the conseguences of
expenditure reductions: given the right-wing nature of the central
governments involved, we might expect some redistribution of resources away
from central or immer-city areas to suburban or outer city authorities.
Third, concentration on metropolitan areas has the added aﬂvantage that the
data are both more readily available and more manageable.l



ENGLAND
1. TRENDS

Since the mid-seventies, the amount of local government expenditure met by
grant from central goverrment to local authorities in Britain has declined
from over 40% to arocund 35% between 1977 and 1984. At the same time, there
has been an increass in the amount of total grant which is comprised of
specific grants, whilst there has been a decline in the amount available as
a general unhypothecated grant. Though this latter change has not yet
reached significant proportions, it differs from the American experience
and is one which can be expected to continue whilst the present Conservative
government is in power.

Central government introduced a policy of expenditure cutbacks when
Labour were in control during the mid-seventies, following the financial
crisis Britain faced in 1976. Though the Callaghan government essentially
accepted monetarist guidelines as part of its economic policy, its main
weapons in reducing local government expenditure were controls on capital
expenditure and artificially low cash limits designed to restrict severely
the amount of additional aid the centre was required to give local
authorities to compensate for increased costs in any one year. As Greenwood
(1981) has shown, these controls worked reasonably well in the period up
until 1979, when:local government experxliture as a whole was more or less on
target. The new Conservative government under Mrs. Thatcher was more
radical in its approach than its predecessor, both in its enthusiasm for
monetarist doctrines and their implication for public expenditure and in its
desire to cut back the public sector as a whole. Since local government
accounted for a substantial proportion of both, clearly its activities would
be at the centre of any attempt to reduce both the level of public
experﬁlture and the size of the public sector. Foremost amongst the central
government's weapons was a new grant system, introduced in 1981 largely at
the behest of the Department of the Environment with Treasury backing, with
Ministers believing that the new grant system would have the effect of
reducing local government expenditure quickly and efficiently. When it
failed noticeably to do 50, the system was backed up with an elaborate
series of expenditure targets and sanctions for overspending (loss of grant)
for each local authority. When this system of expenditure controls proved
less than satisfactory, the government introduced rate- (tax) capping
powers, under which those authorities it considered to be the worst
overspenders would have their tax raising powers restricted. This
legislation cames into force this financial year, with some seventeen
authorities being ratecapped, 16 Labour and 1 Conservative controlled.?2

What have been the consecpiences of these changes for metropolitan
authorities in England? We have considered these under three headings:
changes in grant per head; changes in rates (taxes) levied, and changes in
total expenditure per head, all for the period 1977-1983. The data are
presented in Tables 1 ~ 6 in the Appendix. '



1, CHANGES IH GRANT

Changes in grant have been considered for the period: 1977/8 to 1982/83,
during which the new block grant system came into operaticn. Looking at
London first, we see that for the first period grants continued to rise in
money terms, but rose less quickly for the more deprived (i.e. higher need)
“inner city auvthorities than it did for either the inner suburbs (vwho did
particularly well) or for the outer suburbs. But in real terms all London
authorities lost grant per head, which is in line with the government's
intentions of reducing the amount of grant given to authorities., But there
are again main marked differences in the treatment of the different
categories of authorities and within categories. On balance, then, we see
that imner city authorities lost more grant per head than did either inner
or outer suburbs. In part this is because the inner city authorities contain
sane of the highest overspending authorities, such as Camden, Hackney and
Southwark, all Labour controlled and committed to maintaining services and
jobs, and suffering considerable loss of grant as a consequence. But there
are some spectacular losses amongst the inner suburbs, notably Westminster,
but . including Greenwich and Hounslow, whilst amongst the less deprived outer
suburbs Barking, Hillingdon and Richmond lost grant heavily. Those
authorities who gained grant most heavily are Newham and Waltham Forest,
both heavily deprived inner suburb.

The pattern is less clear when we turn to the other metropolitan areas.
Nevertheless, in real terms most metropolitan authorities continued to
receive more grant during this period. West and South Yorkshire and
Greater Manchester gained most as a whole, and only West Midlands lost a
small amount of grant overall. Within these areas, however, experience is
mixed. For example, in the West Midlands, two of the more deprived areas
{Birmingham and Sandwell) lost grant quite noticeably, but so did the well
Off area of Solihull. In Tyne and Wear and South Yorkshire, both the main
cities (Newcastle quite merkedly and Sheffield only slightly) lost grant,
again reflecting the fact that authorities like these are Labour controlled
overspenders suffering grant penalties. In both Greater mamchester and
Merseyside, the picture is confused. The imner city area of Liverpool, for
example, shows a medium loss of grant, whilst the suburban area of Wirral
shows a slight gain, whilst Manchester shows a heavy loss of grant (ancther
Labour overspender), but so does the wealthy suburb of Trafford, which
records the heaviest loss of grant for all the non-London metropolitan
areas. It is perhaps interesting to reflect that areags like the West
Midlands remain politically volatile in terms of their electoral support, as
do parts of West Yorkshire, and that the inner city authorities remain
Labour strongholds, though as far as the authors are aware there are no
overtly partisan variables included in the grant equations.

TAX CHANGES:

Hewr have the London and other metropolitan authorities reacted to the
changing grant 31tuat10n, and particularly to the loss of grant which mary
have suffered since 19797 As Table 3 shows, taxes in London have risen
markedly in real terms since 1977, and particularly in the years since 1979
when the Conservative Government came to power. It appears generally true
that all the immer London authorities have compensated for falling grants to



some extent by raising taxes. The tendency is most marked in the more
highly deprived inner authorities; then in the inner suburbs. In the outer
areas, most authorities record a reduction of tax rates in real terms.

Increases are particularly marked in the Labour~controlled
overspenders, such as Hackney, Hammersmith/Fulham and Southwark. The one
exception amongst these authorities is Wandsworth, a Conservative—controlled
Yorough which often features at the forefront of local authorities seeking
to implement Conservative government preferred policies. Amongst the inner
suburbs, it is again the Labour-controlled areas like Brent and Haringey
which have the largest tax increases, as again they sesk to compensate for
loss of grant and imposition of sanctions by raising rates. By contrast,
many of the outer or richer areas were able to reduce taxes, with
Conservative controlled Bromley recording a reduction in taxes of almost 10%
in real terms.

Turning to the other metropolitan authorities in the rest of England,
all record rate increases which on average exceed those for London as a
vhole. They are led by South Yorkshire, where Sheffield, long-time Labour
opponent of the Conservative Goverrment's policy of cutback, records the
largest percentage increase in rates outside of London for the period under
review. Tyne and Wear follows suit, with Mewcastle also an authority with a
heavy rates increase over the years: again another Lebour authority seeking
to oppose the cutback policies of the centre. By contrast, the increase in
Greater Manchester, Merseyside and the West Midlands are moderate, though
still exceeding 10% in real terms. Interestingly, Greater Manchester records
the only authorities which managed to reduce taxes in real tenms,
Congervative controlled Stockport and Oldham, whilst the Labour controlled
inmer city area of Salford barely raised taxes at all. In the West Midlands,
Labour controlled Walsall raised taxes by over a third in real terms, even
though it appears not to be a very deprived area in relative terms. It is
also interesting to note that many of the richer, generally more suburban
areas record tax increases which are generally below 10% in real terms for
the period under consideration: the one exception is North Tyne, where rates
rose by almost a quarter.

Summarising these two sections, then, there has been a tendency,
especially since 1979, for the more heavily deprived areas to lose grant
more heavily than the less deprived authorities. As a consequence, they
have sought to compensate for loss of grant by increasing local rates,
raising rates by more than the average for their areas. This trend is most
marked in London, but is also followed in most of the other metropolitan
areas. It is largely to be explained by the fact that many of these -
authorities have been Labour controlled throughout the period, freguently in
opposition to the Conservative Government's cutback policies. Hardly
surprisingly, both suffering penalties for overspending and having above
average tax increases, such authorities find themselves on the goverrment's
list of ratecapped municipalities. Such a result is hardly surprising in
the light of the political and ideological nature of the struggle involved
between the two sides: perhaps what is surprising is the way in which the
supposedly neutral new block grant system, designed as it supposedly was to
reflect a better central assessment of local government's needs for
expenditure, has in fact directed resources away from those most in need in
the metropolitan areas and that those in the outer areas have suffered less
severely in the period of cutback.



LOCAL EXPENDITURE

what have been the consequences of the changes in grants and taxes for local
expenditure between and within London and the other metropolitan areas? If
we look at London first, we find that overall expenditure per head in real
terms rose by just over 2.5%. But within London there are marked
differences between the inner and outer areas. 'The outer suburbs record a
reduction in expenditure per head of over 8.5%, whilst the imner suburbs
record a rise of 3%, and the immer areas one of 13.5%. Within each of these
areas, however, there are marked differences. In the inner areasg,
Labour-controlled boroughs such as Lambeth and Hemmersmith/Fulham record
increages in expenditure per head of over 30%, whilst Tory-controlled
Wandsworth shows a reduction of almost 203. In the inner suburbs, areas
like Haringey and Brent record very large increases in expenditure per head,
whilst Waltham Forest shows a drop of around 8%. Of the outer suburbs, only
Richmond shows any marked increase in expenditure per head (less than 103},
whereas most record reductions of up to 21% (Kingston)..

Turning to the metropolitan areas outside London, we again find very
varied experience. Taking all the areas together, they record a reduction
in expenditure per head of just over 2% in real terms. Again there is a
large range: Wigan in Greater Manchester shows an increase of just over
9.5%, whilst Wakefield in West Yorkshire shows a drcp of over 14%. Within
the West Midlands, Labour-controlled Walsall increased expenditure per head
by nearly 8% in real terms, whilst Birmingham under the Tories for much of
this period reduced expenditure by over 12%. During this period, .
Birmingham's grant fell by just over 18% in real terms:; rates increased by
just below the average for the West Midlands (13% as against 15%), so the
city was one relatively deprived area which chose to cut gervices rather
than raise taxes to meet the apparent need for services. Walsall by
contrast was relatively better off, yet compensated for its 14% loss of
grant by a mammoth 35% in taxes in real terms, resulting in an 8% increase
in expenditure per head in real terms.

To take another example from West Yorkshire and Tyne and Wear, Bradford
received a 30% increase in grant:; increased taxes by 13% in real terms, vet
reduced expenditure per head by 2.5% in real terms. South Tyne, with only a
13% increase in grant; a 10% increase in taxes, was forced to reduce
expenditure per head by 11% over the same period. Both districts are the
most heavily deprived in their respective metropoclitan areas. Or we can
compare the experience of Sheffield (Red bastion of South Yorkshire, but not
a markedly deprived area) with that of Manchester (61d guard Left Until
1984, but a heavily deprived area). Manchester's grant fell by 16% in real
terms; taxes were increased by voughly the same amount (15%) and expenditure
per head fell by little more than 1%. Sheffield by contrast lost less than
1% of ‘its grant, increased taxes by a staggering 46% in real terms, and as a
result was able toO raise expenditure per head by 8%.

But one can find similar apparently illogical changes amongst the
suburban, better-off areas. Compare for example the experience of solidly
Tory Trafford In Greater Manchester with that of equally solid Tory Sefton
in Merseyside. Trafford loses 30% of its grant in real terms: raises taxes
by 8% and reduces expenditure per head by 5%. Sefton lost B% of its grant:
increased taxes by 3% and also reduced expenditure by 5% in real terms. A



similar area, Solihull in the West Midlands, had its grant increased by 5%
per head and increased taxes by 7%, with the result that expenditure per
head fell by just over 2%.

What these examples demonstrate for the metropolitan areas outside
London is the range of possibilities which are cpen to local authorities who
are faced with the uncertainty of rapidly changing grant and threat of
sanctions for overspending. Some may opt for large increases in taxes:
others prefer to introduce expenditure cuts in order to balance their books.
Many authorities have also used existing balances or creative accountancy
technicques to maintain services.The result is a pattern vhich is less clear
than was the case with London (where we also found variation in behaviour).

To vhat extent are the trends outlined in the case of London and other
British metropolitan areas repeated in the United States? Has the reduction
in grant which has characterised Britain and many other Western nations
during the past few years placed disproportionate burdens on those parts of
metropolitan areas least able to bear them? In the United States such areas
are nearly always central cities which have lower per capita incomes and
higher service needs than do most of their suburbs.

AMERICA.

1. Trends

Federal grants tc state and local governments reached their high water mark
in 1978 and have declined since then. Between 1970-1978 federal grants rose
at an annual rate of 7.6% in real terms (from $37.5 billion to $67.7 billion

in 1976 dollars). However, between 1978-1983 federal grants declined by
4.2% annually, falling to $54.3 billion by 19833 (see Table 7).

It is impossible to calculate the exact impact of changes in federal aid on
local governments in metropolitan areas because while some federal aid goes
directly to local governments, most goes to state governments which in turn
pass a portion of this aid on to local governments, frequently through
distributional mechanism of their own devising. In temms of assessing the
impact of grant changes on local governments in a federal system, it is the
combined effect of changes in federal and state aid which is most relevant.
Total federal and state aid to all local governments (municipalities,
counties, school districts ete.) fell by only 1.27% between 1978-1982,
indicating increased state aid to local governments made up for most of the
decline in federal aid. However, if we focus sclely on large cities
(population of 500, OOO or more) and on their general purpose municipal



government, the impact of aid change is much more serious: total federal
and state grant to large city mmicipal governments fell by 17.63% in real
terms between 1978-1983. Direct federal aid to large cities fell by 26.9%,
while state aid (including federal aid to state passed through to these
cities) fell by 12.4% (see Table 8).4

In addition to changes in amount of grant, there have been substantial
changes in grant structure, which have also affected the relative
distribution of grant to cities and their suburbs. First, President Reagan
has reduced the munber of federal programs providing grant directly to local
govermments and has increased the proportion of federal aid sent to state
governments. This has been accomplished partly through elimination of
direct federal-urban aid programs such as the CETA public service employment
program and anti-recessionary fiscal assistance (eliminated during the
Carter Administratien), but mostly through consolidation of nearly 80
categorical programs into 9 block grants in areas such as social services,
elementary and secondary education and preventive health care.

Whilst some of the categorical programs consolidated had previously been
provided directly to local goverrments, all of the new block grants are
provided to state governments which are free to devise their own mechanisms
for distributing funds to their localities. State governments have thus
become a more important in distributing federal aid to local governments.
Preliminary regearch strongly suggests the result has heen a "spreading"
effect, sending funds to a larger mmber of local governments rather than
focusing them on the most needy. This trend would clearly favor suburbs at
the expense of central cities.

In addition, the Reagan Administration has concentrated particularly on
reducing the nunber of discretionary project grants (grants provided for a
specific competitive application and the amount of grant discretionary) in
favour of autamatic formula grants. Project grants had been received
disproportionately by larger central cities because of their superior "need"
{or, as some have argued, grantsmanship ability), while formula grants
spread and move broadly on the basis of cbjective criteria. The nunber of
federal project grant programs has been reduced during President Reagan's
first term from 320 programs allocating $17.0 billion annually) in 1980 to
210 programs allocating $11.7 billion annually in 1983, By contrast the
nader of formula grants fell from 93 to 92, but funding actually increased
from $54.4 billion annually in 1980 to $58.9 billion in 1983, (Peterson, in
The Reagan Record, p.230).

2. Changes in Aid to Cemntral Cities and Their Sulanbs

How have these changes in the amount and structure of grant differentially
affectad central city and suburban governments? In order to examine this
question we selected a sanple of 20 large metropolitan areas (SMSAs) fram
the data set provided by the U.S. Census Bureau in their anmial publication
"Local Government Finances in Selected Metropolitan Areas and Large
Counties"”. SMSAs are coamposed of a central city {or cities) of at least
50,000 residents, the county of which the central city is a part, and
surrounding counties which are functionally integrated with the core county.
The Census Bureau publication does not, unfortunately, provide data for the
central city or for other municipal jurisdictions; instead, it provides
date, on a county by county basis, for each of the 75 largest SMSAs.



The finances for all governmental units within the county are aggregated, so
that, for example, federal grant to the county will include grant received
not only by the county government, but also all grant received by other
goverrmental units geographically contained within the county :such as
mmicipal governments, school districts and various special districts. As a
consequence, differences in the allocation of functional responsibility
among units of governments within counties in different states are largely
controlled for.

Since our objective was to compare central city to suourban fiscal
behaviour, but this data was presented only in county form, we chose a
sample of SMSAs for which the core county and the city were either
campletely congruent (13 cases) or in which the city population camprised at
least 70% of the population of the core county (7 cases). We then compared
per capita data for each of the 20 core Ycentral city" counties with per
capita data for the remaining "suburban” counties in each SMSA.

By this methodology, we calculate that from 1978-1983 federal and state aid
to central cities declined by $29 per capita in real terms (~7.0%), compared
to a $10 per capita decline in aid for suburban areas (—4.2%). The decline
for central cities was due entirely to reductions in federal aid which fell
by $40 per capita in real terms (-25.9%), to $8 per capita for suburbs
(-21.4%). Thus, while the reduction in federal aid per capita was
predictably greater in absolute terms for cities compared to suburbs (since
cities started a much higher per capita base), the rate of decline was also
steeper., (See Tables 7-9) : ' .

As a consequence of these trends, the per capita federal and state aid fell
fram being 78.7% greater in cities than in their suburbs in 1978 to 74.3%
greater in 1983, while per capita direct federal aid to cities declined from
being 332.1% greater in cities to 308.3%. It is clear that changes in the
level and structure of grant during this period disadvantaged cities more
than suburbs: Atlanta, Kansas City and New Orleans are all good examples.
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Central city per capita spending was higher than suburban per capita
spending in all 20 metropolitan areas in 1978 and on average city per capita
spending was 42% higher per capita than in suburbs. However, between
1978-83, per capita current expenditure for the average central city fell by

0.8% in real terms, compared to a 6.7% increase for suburbs. -

Central city per capita own-source revenue levels are also substantially
greater than in suburbs. In 1978 the average central city raised 51% more
revenue per capita than its suburbs. During the 1978-1983 period., both
central city and suburb increased own-source revenue in real terms in an
effort to campensate for grant reductions. Central city per capita revenue
increased by 8.3% campared to 8.9% for suburbs. By 1983 central cities were
raising, on average, 49% more per capita in own-source revenues than were
suburbs. However, this change over the 1978-1983 period suggests a
subgtantially greater increase in tax burdens for central city residents
than for suburban residents, since central city per capita incomes are, on
average, 89% those of suburban areas and since the central city increase
occurred on top of a larger base. Again Atlanta, Kansas City and New Orleans



provide examples. Thus, while per capita own source revenues rose slightly
faster in suburbs than in central cities, the tax burden increase on
residents was 1.58 times greater on city residents.

To sumnarise, the data indicate that, while imposing greater tax burdens on
themselves to compensate for greater relative losses in grant, central
cities nonetheless were forced to reduce current spending in real temns,
while suburban areas were able to achieve modest increases.

5. Acconnting for Differences in City and Suburban Expenditures:
We now turn from an examination of differences in rates of change over time,

between cities and their suburbs to differences in expenditure levels,
asking, in particular, what accounts for these differences.

A. Regional Differences:

In both countries, there are clearly regional differences in expenditure per
head between needy central areas and relatively well off suburbs. In
Britain, the London case is relatively clear cut: more deprived inner areas
lose grant, raise taxes and maintain or increase experditure per head. By
contrast, the outer suburbs all tend to reduce expenditure per head in the
light of changing circumstances. Outside London, there are differences
between the six areas, and differences between relatively deprived and
relatively wealthy areas are not always clear cut. In the United States, the
difference between city and suburban per capita expenditures was much lower
in Western SMSAs than in other regions of the country.® However, this
regional variation can be explained largely by differences in needs and by
changing populations within metropolitan areas.

B. Variations in Needs and Population:

In this respect there is same variation between the two countries. In
London, the most heavily deprived imner city areas, though they have
increased expenditure per head to a level above that of the outer suburbs
over the period under review, still spent less than those authorities
slightly less deprived and classified as inner suburbs. But the inner areas
have been losing population rapidly, unlike some of the inner suburbs. The
outer suburbs have adopted an almost uniform policy of reducing expenditure
per head in the face of c:hang.mg financial circumstances. Elsewhere, as we
have noted, the pattern is far fram clear, though the inner areas have all
shown a marked tendency to lose population rapidly in recent years. Turning
to the United States, differences in per capita expenditure between city and
subwrb appear inversely related to differences in per capita income between
city ard suburb, and also appear inversely related to the central city's |
share of the SMSA's population (i.e. high central city:suburban per capita
expenditure rations are associated with a low central city share of the SMSA
population. )

Metropolitan areas in which the ratio of central city to suburban per capita
incare is low are likely to have high ratios of central city to suburban per
capita expenditures. Thus when the central city has a disproporticnate
share of the low-incare population, it is likely to spend more per capita to
meet their, presumably greater, needs. Those metropolitan areas in which
the central city : sudburban per capita income ratio was below the median for
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the sample had per capita city spending 1.427 times that of their suburb
compared to 1.278 times for metropolitan areas with city ¢ suburban per
capita income ratios above the wedian. 'This relationship appeared to hold
vwhen region was controlled for as well. Thus, within the Northeast and
Midwestern regions those metropolitan areas below the median in city :
suburban per capita income ratios has per capita city spending 1.419 times
that of their suburbs, compared to 1.3212 time for metropolitan areas above
the median. '

Differences in per capita expenditure betweecen city and suburbs also appear
inversely related to the central city's share of the SMSAs population. Those
SMsSAs in vhich the central city had a share of the SMSA population below the
median for the sample had per capita spending 1.426 times that of their
suburbs, compared with 1.287 times for those with city shares of the SMSA
population above the median. But the impact of the central city's share of
the population may also be due to income differences, as we noted above, A
low city share of SMSA population, given U.S. residential patterns, probably
means a high proportion of the area's low income residents within the city's
boundaries, and thus a higher per capita need for services.

C. Differences in Party Control:

One major explanation for the variations found in Britain particularly lies
in the nature of political control within the anthority, but even this may
be complex. Not only is it a case of knowing which party is in control, but
vhether it is essentially an old style pattern of control or more modern
one, for this may also reflect different preferences sbout service
provision.. Most suburban authorities are Conservative controlled, more
willing to accept the central government's expenditure guidelines. Most of
the central areas are Labour controlled, often violently opposed to the
policies of expenditure reduction and service cutback which the central
goverrment seeks to impose upon them. But this distinction is too simple:
one still needs to know whether one is Gealing with an old style pattern of
~control or a more modern one. New Left authorities; like their New Righnt
counterparts, may well adopt radically different expenditure policies from
Old Left and Old Right ones. New Left authorities may well seck to maintain
if not increase expenditure on services, whilst Old Right authorities may be
unwilling to make the kind of expenditure cuts which new grant circumstances
suggest. On the other hand, Old Left authorities may well feel that they are
unable to raise taxes to the extent which is necessary to maintain
expenditure levels, so meke cuts instead, whilst New Right authorities both
minimise tax increases (if not reduce taxes) and make significant cuts in
sexrvice expenditures. - :

Such a clear impact of party difference is not so clear cut from the
American experience: one can only suspect its impact. Central cities, after
all, tend to be controoled by the Democrats: suburbs by Republicans.

D. Differences in Damnﬂﬁ)rarﬂﬁqtpll"rofﬂlblicm:

At this point, we have to depart fram our data and enter a more speculative
world. . It seems possible that the demand for public goods, as expressed by
per capita experditure, is likely to be higher in central areas than in
suburbs and that service expectations may be higher. Sharpe and Newton
(1983) have argued that different types of locality in Britain generate
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