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the competitive game are meant to operate within many democratic

institutions and networks - electoral, representative,
governmental -- the emergence of those rules constitutes only the
first necessary steps of institutionalization. Viceverss. and

more to the point I wish to make, we do not have to wait for
institutionalization to be well advanced, before claiming

consolidation.

For example, a new democracy whose essential players include
none who are recalcitrant should define its rules of the game
rather swiftly (and without special crafting). Nevertheless,
institutionalization will have to take its time. A good case in
peint could be West Germény. Let us take, on the other side, a
difficult case of democratization -- El Salvador being just one
fitting example. The country has had a democratically elected
government for years, but crafting has failed, and we do not have
a democratic regime vyet. Hence, here, the point about
institutionalization is not that it is taking its time; the point
is that it cannot proceed. These examples bring back my previous
points that «consolidation benefits from being concluded sWiftly
(though, witness El Salvador, it may not), and that in any case
the process is logically part and parcel of the first phase of
democratization. There is an instinctive inclination to think of
consolidation as something that follows a phase of democrafic
transition. But, though the distinction has some immediate
convenience, it is largely illusory. The reason we think of the
two phases as following each other is that we have difficulties

shaking off the strong assumption that consolidation is closely
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enmeshed with protracted processes of institutionalization. Once
we accept that the relation is not a symbiotic cne, we can then
look at consolidation as the awaited crowning of the transition
itself. It stands to reason that a transition should not be
declared automatically over when a first democratic government is
elected, or when a constitutional assembly gathers, but (I am
thinking again of El Salvador) when competition is no longer at
issue. Whether the election of a democratic government or, more
likely, the gathering of a constituent body have an impact on
closing that issue, 1is an empirical guestion to which I shall

return.

But the more intéresting side about consolidation and
institutionalization 1is not their sequencing; it is their casual
relation. 1In fact, my discussion of phases has already suggested
a reversal of the argument that places institutionalization at
the roots of consolidation: instead, the removal of the
breakdown potentials from the competitive issue has now become
necessary and sufficient for institutionalization to proceed =--
especially for those institutions and networks encompassing the
competitive game. Once the players have entered into the spirit
of the democratic bargain, the drama of a potential breakdown is
gone, and the routinization of the bargain through institutions
and institutional networks will be under way. 1 should stress,
however, that the implications for democratic institutions are
less mechanical and straightforward, and possibly more
intriguing, than my statement suggests. Institutionalization 1is

not a residual process, and institutions are not inert
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containers. The way in which consolidation comes about, the
strains and sacrifices that accompany it, tell us much about how
institutionalization may proceed, but do not tell us everything,
Further, institutional processes may have their own impact, at
times greated than others, on how the democratic game is
continued. I shall offer two reasons why this should be so.
First, the process of translating the terms of the democratic
settlement into institutional roles and routines is prolonged and
somewhat open. We are dealing with emerging institutions, whose
future performance is still in the realm of the probable and
expected. This means that whether the risk of a breakdown stays
out of the agenda of a new democracy depends also on how
institutions turn out. Thus, on one side, as institutions
emerge, they should become coveted per se, sheculd make chances
that players would reverse themselves ever more remote, or should
render inoperative any reservations that pPlayers may residually
hold. On the other, such players' "“socialization" (following, as
it were, their recruitment in the game) remains contingent, ang

consent relies on institutional performance.

This contingency is the more clear if we remember, with
Rustow, that (second reason) the democratic compromise is a
second best choice for practically all competing players, That
is to say that the compromise is instrumental and calculated, and
must, on_this ground too, be tested against performance.15 My
assertion 1is not meant to bring back through the backdoor the
risk of a breakdown in the phase of institutionalization. Once

the players have entered into the democratic bargain, and once
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its translation into institutions and networks is under way, I am
still arguing that the drama of a breakdown is largely gone.
More precisely, the risks of a breakdown must be placed in a new
and more constrained perspective -- the perspective given by the
new phase., Therefore, my assertion is rather meant to stress
that as new institutions begin to emerge and to operate, their
manner of operation will constitute more and more the relevant
criteria for testing the compromise -- even for reluctant
players. 1In other words, almost by the nature of democracy as an
open and open-ended game, testing will progressively occur on

democracy'§ own democratic terms. It will come, less

dramatically, from within, as it were, the democratic

16 gyt since testing will 1involve institutions and

compromise,
processes, it may have consequences of its own, possibly

unanticipated, for institutionalization.

Under some circumstances, testing the democratic compromise
against institutional performance is not that "difficult", It
may be occasional and implicit, and may accommodate considerable
variation around institutional arrangements, considerable
uncertainty around expected outcomes, and considerable tolerance
for a string of defeats. This should be the case when the
original convergence on the rules of the game involves
preponderantly players with a largely implicit bias for
democracy. In such a case, not only is consclidation achieved
early and smoothly, it also opens no particular issues of
lingering contention for the emerging institutions. Under other,

and in fact more common circumstances, a whole assortment of
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recalcitrant or uncommitted players may be induced to subscribe
to these rules, with second best sacrifices that are not
sustained by an instinctive bias for democracy. This may leave
substantial fuzziness concerning the terms of the compromise, and
its exact interpretation. Players may pull on those terms and,
later, on how they are being implemented institutionally, more
than is naturally expected of players in a competitive context,
Here, more interesting vistas open up, as embarking upon
institutionalization shows the extend to which the beginning of
the democratic game may reflect a constritive stalemate of

centrasting expectations.

One institutional outcome is that contrasting expectations
and undertandings disappear more or less of their own accord, by
informal accommodations and without dogged renegotiations, during
the phase of institutionalization. After all, routinization has
its ways of socializing players, clarifying norms, reshaping
roles, beyond criginal projections. In such a case,
institutionalization serves to perfect and improve upon the
original game. One example could be Greece as it moved from
conservative to socialist governments. What appeared to be g3
democratic system slanted 1in a presidential direction and
unappealing to the socialists of PASOK, has evolved into a fully
accepted more genuinely parliamentary system. But matters may
not always work this smoothly. Given a constrictive stalemate to
begin with, institutionalization should have its share of
problems. Can institutions still respond; is there a range of

responses? In one, rather unpromising scenario, best exemplified
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by the Portuguese transition to democracy, an excessive concern
with the terms of the democratic agreement may call upon wary

and reluctant players to work out early on -- in constitutional
Oor preconstitutional pacts -- a rather elaborate and detailed set
of competitive rules, including perhaps -- as in Portugal --
rules "monitoring" competition by means of a special
institutional guarantor (the army, a joint council or junta of
sort). The rules should reconcile -- in the relations between
institutions (electoral machineries, parties, parliaments,
governmments, presidents, guarantors) but often within the same
institutions -- contrasting expectations of government versus
opposition, governments versus presidents, elected institutions
versus self-appointed guarantors. Hence, operational difficulties
will surface exactly when those rules must be implemented within
institutions; as Portugal's problems with its unwieldy
constitutional pact show. Though it may be too little or too
late to pull out, one response, pursued in Portugal, is to
renegotiate the original agreement, perhaps with the help of
change in the relative popularity of players., In the mores,
institutional processes fail to acquire value and coherence;
though in failing they also help reveal the problems created by
the direction that the bargain first took. But in another
scenario, that concern with the terms of the competitive
agreement may lead to exactly the opposite strategy: no
painstakingly detailed pacts to begin with, but a broadly couched
agreement a futuro so as to increase the interest in entering the

game.17 Here, the most intriguing possibility, if the fuzziness




- 23 =

thus engendered does not go away of its own accord, is to let
fuzziness be, agree to disagree, and continue to argue, Trying
to clarify and pin down the agreement once and for all, we know,
has costs that are not always palatable or necessary. Somebody
will be called to previously hidden sacrifices. Or it may not be
possible, given an unchanging balance of forces. If properly
understood and put to use, fuzziness has, on the other hand, its
merits -- as readers familiar with my work, especially on Italy,
may appreciate. In a nutshell -- but the matter will reappear in
my treatment of parliaments -- learning to live with fuzziness is
giving the reasons for fuzziness a political dignity of their
own. It recognizes the essential role of all players, even as
they entered the comprémise from different perspectives. And it
calls for a degree of muddling through and accommodation in
institutional implementation and performance that makes that
recognition operative. All of this is of substantial value
exactly because, as already stated when discussing the
reproduction of consent, fuzziness invites a more demanding and

continuous testing of institutions.

But with this, notice that we have come to a
counterintuitive conclusion, especially if one moves from a close
equation between consolidation, institutionalization,
democratization. Poor institutionalization -- especially a
degree of incoherence in single institutions and in institutional
networks that encompass the competitive game -- is not always and
entirely detrimental to democratic stabilization, It c¢an be a

passive and inert cost of bringing reluctant players in the game.
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Better than that, it can be in fact a somewhat virtuous and
somewhat fortunate, if not an entirely willed, outcome of the
need to keep players in the game. Further, poor institutional
coherence may give institutions, strange at it seems, a value of

their own in the eyes of contrasting players.

ON PARLIAMENTS

Much of what I am about to say regarding the place of
parliaments in democratic consolidation is already contained in,
Oor can be derived directly from the first part of this essay:
from my minimalist view of consolidation, and from my call for a
more guarded distinction between strategies of consolidation and
processes of institution building. To restate my case, we must
distinguish between the role of parliaments as agents of
consolidation, and their role as agents-subjects of institution

building. It is in regard to the latter role, more than in

regard to the former -- when parliaments are themselves still in
fieri -- that they reveal more fully their importance as

institutions, by the way they weigh on the reproduction of

democratic consent.,

Bearing on parliaments as agents of consolidation, what
understandably captures the attention of the analyst is that
parliaments are elected. Elections being the benchmark of the
competitive game, it stands to reason that the election of a
first parliament, especially in a parliamentary system and

especially if entrusted with constitution-making power, should
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bring consolidation closer. Yet, there are limits: in more
cases than we realize, parliaments can either be institutionally
insufficient, or an unnecessary surplus in removing breakdown
games, To be sure, there are good reasons why moving the
democratic transition toward "founding elections" should have
consequences for «consoclidation. As Guillermo O'Donnell and
Philippe Schmitter well argue, calling for elections, and by
extension putting the first representative body to work, means
that political parties should emerge at last as the central
political actors; that their attention should shift to the more
orderly and constructive businesses of building diverse national
support and defining-implementing the rules of contestation; that
even a prospective opposition should have an added incentive to
sacrifice the support of more radical groups and reluctant
players, in the interest of finally holding elections and

securing representation from the very start.18

All of this is eminently sensible, but it is based on an
obvious and yet insufficiently stressed assumption. The
assumption is that, in one way or another, explicitly or
implicitly, willy-nilly, the significant parties have already
come to an understanding, before entering the elections, that the
electoral context will offer tolerable chances of representation
to all, and that the newly elected body will act to
constitutionalize the rules of contestation.1? If so, it does
stand to reason that the convening of that body and its works
should further strengthen previous commitments to_the game. Onhce

the democratic bargain is entered into, this initial success is
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an incentive to continue; and reward should go to those who
believe in the bargain or can at least rationalize it.
Nonetheless, I should stress that, given the previous
understanding, the actions of parliament -- though necessary to
further articulate, possibly renegotiate, and finally
constitutionalize the bargain -- may be, more often than we
think, overdeterming (to use a word that, by claiming too much,
should nail down my point). The chances of going back have been
severely curtailed, and the democratic game looks more and more
like the only game in town. On the other hand, 1if a previous

understanding of sort does not exist, elections and parliaments

may lose considerable effectiveness as devices to remove
breakdown games. The contrast between the experiences of
democratization in Europe and Central America serves to

illustrate the difference.

I have argued elsewhere that the democratic transitions of
Europe, after World wWar Two and during the Seventies, were
considerably advantaged by the fact that the new democracies
could count on recycling for democracy a host of political and
state institutions with a long historical tradition of their own
-- Ppredating dictatorship and stronger than any alliance of

convenience with the latter.zg

Thus, once the crisis of a
European dictatorship was underway, those institutions, each with
their coveted spheres of autonomy and social presence to
reassert, were compelled toward coexistence ~- the kind of

institutional coexistence that is at the heart of democracy.

That 1is why, 1 argued, the founding elections of Europe's new
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democracies were never really meant to decide upon demeocracy. As
a tool for democracy, they were a surplus; as a tool against it,
they proved late and ir.afficient. Rather, elections and elected
institutions were knowingly wused to legitimize after the fact,
and even with some delay, choices that had already been made
through the revival of civil society and of political and state
institutions. And it is instructive to notice that in possibly
the only case where the legitimizing function of elections and a
new parliament were impeached (Portugal in the midseventies), the
eventual losers were those forces -- the military/civilian left
-- that tried to impeach the process.21 In other European
democracies, the fact that elections and representation were open
to all sorts of poliﬁical forces, including parties whose
commitment to democracy may have been originally in question,
never seriously endangered the process, It is true -- to limit
my remarks to Southern Europe ~-- that both in postwar Italy and
post-Franco Spain interparty negotiations continued after
elections and during the constitutent periods, acguiring
legitimacy from this very fact. But was there ever a serious
risk that negotiations would break down and democratization
suffer a major setback? 1In effect, even in the Italian case -- a
highly contentious one, for reasons that hardly need restatement
-- the commitment to mutual survival, the realization of its
advantages and the costs of acting otherwise, had prepared
political parties, even discounting the similar influence of the
international context, for the hard-fought sacrifices required of

constitutional negotiations. In TItaly, those negotiations
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coincided with the expulsion of the extreme left from the postwar
government coalition and did not collapse because of that. As to
Spain, the particularly smooth and consensual nature of the
constitutional process makes it a very fitting illustration of
over-determination in the European context. Again, this is not
to belittle constitutional crafting, but rather to emphasize that
the need for mutually tolerable solutions was already recognized
and only asked for constitutional legitimation. But, in
different ways, Greece is just as revealing an illustration of
overdetermination. Here, the drafting of the constitution showed
little cooperation among parties. By and large, the left stayed

out, and the process was dominated by Karamanlis' Nea Demokratia.

It was not as auspicious a beginning. But did this greater
partisanship reflect a realization that the left was lost to the
democratic process (hence Karamanlis' decision to go it alone)?
The opposite can more convincingly be argued. Did the left at
least reject the particular democratic model embodied in the
constitution? Though it did at first -- since presidentialism
and the electoral law seemed to stack the cards against the left
-~ I have stated in the first ‘part of the essay that
constitutional revisions (rather than ongoing mutually accepted
adjustments) have never loomed large in the Greek political

agenda.22

When we move, on the other hand, to Central America,
elections ~- which in Europe seem to be within democracy -- seem
instead to be about democracy. They seem to be employed as one

strategic tool during pericds of uncertain and protracted
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transition in settling the contest between still dissenting
political forces. And they seem to be preferred by some factions
at the sufferance or against the resistance of other factions.
In this and similar cases elections are employed and parliaments
convened despite the absence or weakness of those conditions for
institutional coexistence more typical of new European
democracies. Assuming that good intentions are present --

assuming that elections and parliaments are revived, in a fuite

en avant, to deny the predicament against institutional
coexistence -~ it is still intuitive that even a string of

parliaments will find the feat exceedingly difficult, will it
find it downright impdssible? I would not claim this much.
Forcing an electoral and parliamentary solution is one way of
convincing reluctant players of the need fo? a democratic
compromise. Assuming that committed democratic players manage to
run free competitive elections in a stalemated context and to
obtain significant electoral support, this per se would be a
major strategic achievement. Electoral support is an added
resource, and discounting a freely elected parliament takes‘ some
doing. Nevertheless, attractive as this scenaric may be from the
perspective of a possibilistic approach to «consolidation, the
great difficulties in execution remain. Political developments
in El Salvador since 1984 resemble very much the scenario, but
consolidation is not yet in sight -- despite the presence of a
freely elected parliament.23 On the contrary, a combination of
centrifugal pulls within and outside parliament continues to

Prevent its emergence as the institution for processing conflict,
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centrifugal pulls within and outside parliament continues to
prevent its emergence as the institution for processing conflict,
Similar considerations apply to the freely elected parliament of

the Philippines, after the fall of Marcos.24

Let me finally move to the treatment of parliaments
operating in systems where the danger of a breakdown has been
removed. My observations concentrate on parliamentary systems,
as the postwar democracies of Southern Europe basically are.
Whatever the role of parliaments in removing breakdown games --
whether disputed, as in Portugal, or overdetermining, as in
Spain, Greece, and Italy -- parliaments now emerge as
subjects/agents in the phase of institution building. As such,
they assume a central role in the reproduction of democratic

consent.

To be continued:

NOTES FOR THE REST OF THE PAPER

I have shown in the discussion of institutionalization ¢that
democratic institutions have ways of turning out and ways of

affecting the reproduction of consent that are somewhat or
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largely independent of how consolidation has been achieved. TFor
example, even if the «removal of breakdown games has been
particularly difficult and drawn out, ways of shoring up or
monitoring and correcting the precarious agreement thus reached

can develop in the process of building institutions.

I suggest that, in order to understand how parliaments in
particular play their own role in this domain and in order to
conduct systematic comparisons, we start by removing a
misconception. To speak of parliaments as agents in the
reproduction of consent is to speak elliptically and elusively.
The language 1is the legacy, often inadvertent, of 19th century
constituticnalism, which sees parliaments (and governments) as
independent institutional subjects in their own right.25 It is a
legacy still present in postwar constitutional pacts, where rules
‘and  prerogatives concerning parliaments and executives occupy
central space (but 1little 1is said about parties}. However,
within parliamentary systems, parliaments, like governments, are
not so much their own institutional agents, as they are arenas
within which -~ since the demise of 19th century constitutional
dualism -- political parties act as agents. Because of this
unique "heteronomy™ of parliaments, it is to parties that we must
turn to understand how the constitutional functions of
parliaments come to be implemented and how, as implementation
(i.e., institutionalization) occurs, parliaments come to play a
role 1in the reproduction of consent. As Nelson Polsby puts it,
in drawing its classical distinction between transformative

parliaments (the only paradigmatic example of which is the
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American Congress) and arena-~like parliaments, the student of
transformative parliaments will be drawn to focus its attention
on the internal structures of those parliaments, the student of
arenas will focus instead on party systems, social
stratifications, government expections.26 Furthermore, since in
parliamentary systems the same heteronomy applies to governments,
since parties cut across both parliaments and governments, since
the latter constitute the connected arenas within which the
competitive game is implemented and the range of its anticipated
outcomes is tested, the institutionalization of parliaments does
not develop in iscolation. What gets institutionalized is not so

much parliament, as the government-parliament sottosistema -~

i.e., an interaction network (what Schmitter calls a partial
regime) controlled by parties, whose institutions are defined, to
begin with, externally, and in view of their role within the

sottosistema. Compared with a parliament's external rcles, its

interna corporis develop later and as a function of the former:

in other words, they lack, especially in the early phases of
institutionalization, both internal autonomy and external weight.
Once again, in such phases, and whenever institutional changes
and adaptations occur, it is to party controlled interactions

within the sottosistema that we turn.27

But what can be said about parties in
parliaments/governments that makes systematic sense of how
parliaments in particular are formed to reproduce consent? I am
inclined to turn to themes and levers that I already employed in

previous works and that recur in Cotta's just cited essay.
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Given the nature of the two reciprocally connected issues in
the reproduction of consent -- how the parties will fill the gap
between the original compromise and its implementation in the

sottosistema, how they will verify that implementation against

original expectations -- three sets of factors seem approepriate
and central. They are: the number of parties in government
(most decisively, whether the government 1is «c¢oalitional or

monocolore), their internal cohesiveness (especially that of a

dominant formateur party, if any), the foreseeable chances of
credible alternance in government. None of these factors are
usually fixed and known at the time of consolidation; hence the
gap I just referred to, hence the need to verify it, hence the
possibility that parliament's rules of the game be defined or

redefined in ways that consolidation could not predict.

Drawing from Cotta's analysis, it can be argued that the
smaller the number of parties in government (optimally, the

government is monocolore), the more cohesive the majority
28

party(ies), the better above all the prospects of credible

alternance, the more the set of institutional rules developed by
the parties, to regulate their interaction within the

sottosistema and in parliament, will approach the model of party

government. The model is consensual by definition (otherwise it
could hardly operate), and assigns clearly stated and congruent
roles to government and opposition, as well as to party and
institutional leaderships, in the institutions of the

sottosistema, In this sense, we may speak of those roles as

fully institutionalized roles, in Huntington's sense -- even as
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we recognize the essential heteronomy of the sottosistema. One

important aspect of the party government model that speaks to the
point of full institutionalization, despite heteronomy, is that
its parties act fully and predictably within the institutions
they have given themselves. The same cannot be said, as we will
see later, when the absence of alternance {as in Italy) rules out

party government,

Spain, Greece, perhaps Portugal offer teday reasonably
developed approximations of the party government mocdel. However,
if not in Spain, at least in Greece, and certainly in Portugal,
it was difficult to imagine such model at the moment of
democratic consolidation, when breakdown games were removed. Not
only was the gquestion of alternance still an open one, also an
interesting and special aspect of the Greek and more so the
Protuguese transitions was that the original compromise took a
guided and presidentialist form, as I pointed out in the section
on institutionalization, not in keeping with a parliamentary
system. The problem with this was the duality of authority: the
president popularly elected and (Portugal) buttressed by a
nondemocratic institution (the military):; the parties,
representing the electorate in parliament and government., If
this institutional duality was possible wunder 19th century
constitutionalism, it becomes instead the source of grave
conflict (the more grave for a new democracy) in an era when
parties see themselves as the exclusive propulsive force in the

parliament/government sottosistema. It is these original

institutional choices, made at the sufferance of some of the
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parties (Greece) or practically all of them (Portugal), that put
these new democracies on the wrong footing: hence the original
reluctance of some of the players, and the 1later «corrections
(Portugal) or self-adjustments (Greece). It would be interesting
to document how and to what extent those corrections have caused

or are causing corrections in the interna corporis of the Greek

and perhaps more likely the Portuguese parliaments, but this is a

matter for other conference papers.

The party government model, however, does not apply when the
prospects of alternance in government are not credible. This is
the Italian case, a case in which the parties have been 1led to
adopt what Cotta calls a policentric model, and what I call a

garantista model. Here too, the model was not guite fixed from

the outset, but developed over time. True, the constitutional
provisions adopted in Italy, when the question of who could
legitimately govern was still open, were designed so as to place
a minimum of "rationalizing™ institutional obstacles to free and
plural political competition, tc the free and effective
expression of organized opposition, and from that, to entry into
government. By the same token, however, if the prospects of
alternance had become credible, nothing in those constitutional
provisions -- fuzzy and sketchy as they are -- would have
prevented parties from interpreting and applying them as part of
a party government model. The features of the policentric model,
as it finally took hold, are rather well known and can be
discussed in the final paper. In brief, the model operates by

dispersing and diffusing centers of decisional influence between
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government and opposition, between parliamentary and government
leaderships, and between these institutional leaderships of the

sottosistema and party leadership proper. What deserves special

emphasis are two connected effects of the model. The first is
that, by dispersing and diffusing the centers of influence in

ill-defined and ill-agreed upon ways within the sottosistema, and

by allowing party secretariats to overstep the very institutional
structures they have created, the model erodes institutional
congruence, The second effect permits me to return to a
counterintuitive point made at the end of the section on
institutionalization. Lack of congruence, the fuzzy
institutionalization of parliament in particular, should assist
rather than discourage the reproduction of consent. It does this
by opening spaces for the opposition that lack of alternance

would otherwise have closed.

In sum I would like to use this last section of the paper to
validate two themes that have structured my analysis: the
separation between consoclidation and institutionalization, and
the possibility that the original democratic compromiée be
altered during institutionalization, without jeopardizing

consolidation.
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1986}).

Insisting on the search for reliable and fail-safe

indicators may involve wus in stultifying, talmudic, and
reifying discussions, in which we lose track of our
objective. Our objective is not to say exactly "when"
consolidation is present, as if consolidation were a clear-
cut tangible end-state. Our objective is to give the
concept of consolidation theoretical validity. Besides,
there 1is general agreement, as stated in the cpening of the

eéssay, that there are different paths to <consolidation.




12.

13.

14,

15.

16.

17.

Thus, an event that can be taken as an operational pointer
of consolidation in one case, would not serve the same

purpose in another,

One interesting recent contribution to this revision is

Joseph LaPalombara, Democracy Italian Style (New Haven:

Yale University Press, 1987).

Schmitter, "The Consolidation of Political Democracy...,"

cit., p.

Samuel Huntington, “"Political Development and Political

Decay," World Politics (17, 1965), esp. pp. 392-4¢5,.

Giuseppe Di Palma, "Party Government and Democratic
Reproducibility: The Dilemma of New ﬁemocracies,“ in

Francis G. Castles and Rudolf Wildenmann, eds., Visions and

Realities of Party Government {Berlin and New York: de

Gruyter, 1986), p. 184,
Ibid., p. 189.

There is yet a fourth possibility: contrasting
interpretations lead to a subsequent breakdown. I am not
including the case in the text because my topic is
institutional adaptations and responses. Nonetheless, if
the terms of the compromise stay fuzzy and controverted, we
must recognize that the chances of a breakdown are
comparatively enhanced. Players involved in perfecting or

renegotiating the original compromise, though eager and




1.

19.

29.

21,

willing, may not be skilled at the task. Good as they may
have been at the inception, they may be less adept in the
phase of institutionalizatic ., Lack of skills,
sophistication, and understanding, inability to learn, lack
of habituation to the give and take of democracy, excessive
fear or boldness, may all carry heavy unanticipated costs.
Democratic players may themselves set in motion,
inadvertently, a breakdown spiral that other players will
exploit. However, dramatic examples notwithstanding (the
Spanish Republic being possibly one), I do not consider this
scenario the most likely -- once the players have entered
even in the spirit of the democratic bargain. Therefore, if
a breakdown occurs, I am also very skeptical of
interpretations that play heavily on "origfnal sins." It is
still not useful to take a later breakdown as built in, and

leave the analysis at that.

O'Donnell and Schmitter, "Tentative Conclusions...," cit.,

pp' 57_59¢
O0'Donnell and Schmitter do make the assumption explicit,

Giuseppe Di Palma, "The European and the Central American

Experience," in Giuseppe Di Palma and Laurence whitehead,
eds., The Central American Impasse (London: Croom Helm,
1986).

Obviously, we cannot describe the founding elections of

Portugal as irrelevant and overdetermining as to the outcome




22.

of the transition. Here is a case where the electoral
victory of the democratic forces -- strongly contested and
by no means foregone -- made a world of difference as to
bringing the removal of breeakdown games within close reach.
Here, however, is also a case where it then took years and
full constitutional revisions (rather than simpler and
informal institutional accommodations) Dbefore parliament
could be called to change the unwieldy consititutional
stalemate which the military/civilian left managed to
extract as a token of accepting defeat. And the process is
not even terminated. Thus, though elections made a
difference for democracy, institutional performance suffered
in ways somewhat reminiscent of the Central American
experience. See Walter Opello, "The Constitutional
Settlement as a Cause of Political Instability in Post-
Authoritarian Portugal® (paper presented at the Annual
Meeting of the American Political Science Association,

Chicago, September 1987).,

The consensual constitutional process of Spain is examined
in Richard Gunther, "Constitutional Change in Contemporary
Spain," in Keih G. Banting and Richard Simeon, eds.,

Redesigning the State: The Politics of Constitutional

Change (Toronto and Buffalos University of Toronto Press,
19385) . In his conclusions, Gunther stresses the importance
of speed in reaching a satisfactory constitutional

compromise. See also Giuseppe De Vergottini, ed,, Una

costituzione democratica per la Spagna {(Milano: Franco




23.

24,

25.

Angeli Editore, 1978). For Greece see Nikiforos
Diamandouros, "The Politics of Constitution-Making in
Postauthoritarian Greece in Historical Perspective," (paper

presented at the Annual Meeting of the BAmerican Political
Science Association, Chicago, September 1987). For Italy,

see Giuseppe Di Palma, Surviving without Governing

(Berkeley: University of California Press, 1977), chap. 3,

and "Tout se Tient: The Constitutional Culture of Italy,"

(paper presented at the Annual Meeting of the American

Political Science Association, Chicago, September 1987).

See for an analysis along these lines, Terry Karl,
"Democracy by Design: the Christian Democratic Party in E1

Salvador,”" in Di Palma and Whitehead, eds., The Central

American Impasse, cit...

In the Philippines, and in much of Latin Bmerica, a further
element that wundermines a clear definition of parliaments
and parties as the institutions for processing conflict is
presidentialism. On parliamentarism versus presidentialism
in new democracies see Juan Linz, "Democracy: Presidential
or Parliamentary: Does it Make a Difference?" {Woodrow
Wilson International Center for Scholars, Washington, D.C.,
July 1985). Another problem with parliament in the
Philippines is that it had no role (it did not exist) in the

drafting of the new constitution.

For a thorough treatment of why this institutional

perspective should be considered obsolete, and for the




26.

27-

28.

elaboration of a correct perspective on parliament-
government relations, from which I draw in the tegt, see
Maurizio Cotta, "Il sotto-sistema governo-parlamento,"”

Rivista Italiana di Scienza Politica (17, August 1987), pp.

241-83,

Nelson W. Polsby, "Legislatures," in Fred I. Greenstein and

Nelson W. Polsby, eds., Handbook of Political Science, vol.

V (Reading, Mass.: Addison-Wesley, 1975), p. 291, p. 3@7.

Giuseppe Di Palma, "Parlamento-arena o parlamento di

trasformazione?" Rivista 1Italiana di Scienza Politica (17,

August 1987), pp. 179-202.

The emphasis reflects the sufficent decisiveness of the
variable, as I have argued in other writings, Alternance is
one factor significantly influencing the other two: the
number of parties in government and especially their

cohesiveness.
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I

In 1985, a representative survey found that, among the twelve
European Community countries, the Portuguese' dissatisfaction
with their democracy was only surpassed by the Italians': A mere
third (exactly 34%; 28% in the Italian case) expressed complete
or prevailing contentment with the working of the democratic
institutions, while 53% (rising to 69% in Italy) declared them-
selves rather or even completely dissatisfied (Jocurnal fiir So-
zialforschung 1987: 369). At the time, the bloco central (PS/
PSD) government had split apart, and the country had had to swal-

low another large dose of IMF-decreed austerity policy - both
developments reflecting the inability of succesive governments
to overcome the fragility of the political system and to cope

with the structural distortions of Portugal's economy.

This inability has been blamed on a "partydocracy" blocking po-
litical renewal, dominated, as it is, by a political elite of
"middle class lawyers who prize rhetoric and intrigue above ef-
ficiency and continuity" (Gallagher 1986: 67/68). More specifi~
cally, American political scientist Walter Opellc jr., discuss-
ing the Portugquese Assembly of the Republic's legislative per-
formance, has diagnosed that Portugal's parliament "has ex-
pPerienced not institutionalization (as a corporate body), but,
rather, disinstitutionalization, decay, and breakdown" (Opello
1986: 291), His argument that, of the Portuguese political
system's three main actors - president, government, parliament -,
one "contributes minimally if at all to the policy process" (id.:
313), contrasts rather markedly, of course, with the overall as-




sessment by Braga da Cruz and Antunes.

This brief comment will not address itself in any detail to the
question of the Portuguese parliament's performance. Rather, it
will confine itself to look at the constraints under which the
assembly has been operating. Two types of constraints - those
of a structural and those of an institutional nature ~ will be

discerned below.
I1

While a social majority was resolved, during and after 1974/75,

to break with the Salazar—Caetano dictatorship's more extreme
political, social, and economic inequalities, deep and continuing
rifts have persisted about the scope and direction a transfor-
mation of the Portuguese society's hierarchies and values ought
to assume. These rifts have made themselves particularly felt
among the electorate and membership of the two largest political
parties, Partido Socialista (PS) and Partido Social Democrata
(PSD) . Twice, large parts of its left Wing seceded from the PS;
several times, the PSD, torn by profound factional strife, split

- moving on the whole, however, steadily to the right.

Thus, only a "limited" social revolution occurred during 1974/75
immediately after the military coup, succeeded by what might be
termed a "limited" socioceconomic restoration during the next

decade. Not only did a political majority in favor of a distinct

alternative not assert itself until the 1987 parliamentary

elections; because of its socialist commitments - voted by the
Constituent Assembly during the "hot summer" and the "seething
autumn" of 1975 -, the new constitution of 1976 was not in its

entirety accepted and taken seriocus as the countrv's fundamental

law, to be implemented by subsequent legislation.

The question of and demand for successive constitutional revi-
sions has therefore continued to dominate the political discourse

in Portugal, acquiring an emotional dimension foreign to any

other Southern European country. Meanwhile, political parties and

governments have rallied in a highly selective manner behind con-
stitutional norms. Jorge Miranda has discerned between four kinds
of such norms, according to the degree of effective application
(Miranda 1984: 31):




- Norms effectively put into force: citizens' rights, free-
doms, and safequards; party pluralism; division of powers; trade
union freedom and right to strike; establishment of local autho-
rities and autonomous regions; political absence of the armed
forces;

— norms acquiring considerably less effective importance: in-
dependence of state-owned media from public authorities: super-—
vision of management by workers' committees; other economic and
social rights (work, health, housing, protection of environment) ;
establishment of local people's organizations; administrative
decentralization;

= norms not complied with: citizens' rights concerning the
use of data banks; development of social property; medium- and
long-term economic planning; agrarian reform in smallholding re-
gions; tax reform; creation of administrative regions;

- norms reinterpreted or abrogated: all provisions concerning

the envisaged transition to socialism.

Evidently, the more constitutional settlements of structural
problems are challenged by constituencies, parties, and govern-
ments; the farther the gap between constitutional norms and con-
stitutional reality widens - the less chances remain for what
Opello terms universalistic, in contrast to partisan, parliamen-
tary decision making, and which he finds lacking in the Portugue-
se case (QOpello 1986: 307/308). By acquiring a tendency to "spill
over", conditioning behavior in other issue areas, selective com-
pliance with constitutional norms has also impeded parliamentary
work in additional ways. The annual plan "which shall constitute
the fundamental basis for the government's activity and shall be
reflected in the state budget" (art. 93), was only elaborated

and submitted to parliament, between 1976 and 1984, by the govern-
ment four times. The stipulation to send the budget to the assem-
bly each year by October 15 was, over the same period, only com-
plied with once (Balsem3o 1986: 202, 203).

111

That Portugal's is a semi-presidential political system (slight-
ly corrected in favor of parliament by the 1982 constitutional
revision), with both president and assembly deriving their man-

date from election by universal suffrage, is a truism. This po-




litical dualism not only provides for potential institutional
friction. It also introduces, in the person of the president,

an additional focus of national integration, detracting from the
parliament's role. The two five-year mandates of the first in-
cumbent, General Ramalho Eanes, have amply demonstrated that it
is the presidency which may provide "an institutional meeting
point, cutting across antagonistic national and regional consti-
tuencies as well as bridging military and civilian cleavages"”
(Maxwell 1986: 10).

Still, Eanes' abortive 1978/79 attempts at asserting himself
against the assembly by appointing successive presidential ca-
binets of "independents" no less amply proved (most notably in
the Nobre da Costa case) the president's inability to make
successful inrocads on parliamentary autonomy. If the assembly

has successfully resisted the president, it has not survived,
however - and here analyses, including the paper by Braga da Cruz
and Antunes, are unanimous - "the onslaught of the political par-
ties": "The external party controls the parliamentary group and
individual deputies... The Assembly is...little more than a
'council of c¢onvenience' for the parties and their leaders as
they struggle with one another for control." The objective situa-
tion coincides with subjective perceptions:"None (of the inter-
viewed deputies) saw the Assembly as having any independence from
the parties, nor decisional authority in its own right" (Cpello
1986: 300, 309, 313).

The hegemony of political parties - more precisely, among them
of a mainly Lisbon-based political establishment dominated, in
its turn, by middle-class lawyers* - has been advanced by the
electoral system of proportional representation laid down in the
(revised) constitution and the 1979 electoral law. Deputies for
each electoral district, their number corresponding to the densi-
ty of population, are elected from lists drawn up by parties'
headquarters in Lisbon. The system, operating to the disadvantage
of regional and blue collar interests, endures "because it em-

* out of a total of 250 deputies, 56 are elected from Lisbon, 38
from Oporto. Lawyers continue to constitute the assembly's lar-
gest single professional group, including 53 deputies - 37 from
the PSD, 11 from the PS. 9 workers were elected in 1987 to the

legislature, every one of them on the PCP ticket (Tempo 7/30/
1987: 7).




bodies the type of hierarchical relationship which citizens have
long been used to in national and local politics™ (Gallagher
1986: 68). Meaning that "individuals are elected without being
known at all by their electors and sometimes without even cam-
paigning", it contributes "to a certain irresponsibility on the
part of the members of parliament" (Balsemao 1986: 203, 204). It
also goes far towards explaining the very high rate of {mostly
temporary) substitutions constitutionally permitted for reasons
of, for instance, urgent professional obligations, party work -
or views on legislative matters differing from party positions.
The abundant practice of deputies' temporary replacement works,
of course, against parliamentary continuity and professionaliza~

tion (Opello 1986: 297, 298).

v

Any desire to reform the "outdated" (Balsemao} electoral system
may be diminishing after the 1987 election result disproved pre-
dictions that, under the system of proportional representation,
an absolute majority for any one party would be highly improbab-
le. Disillusionment with the economic performance of PS (~-led)
governments, estrangement from the left because a motion of cen-
sure had toppled another - the preceding PSD minority - cabinet
after less than two years in office, and an abstention rate ris-
ing, as compared to 1985, by three more percentage points to
27.5% helped the PSD gain an absolute majority of votes. After
the electoral victory, prime minister Cavaco Silva announced
that his party's social democratic definition was "no longer

timely” and would be changed.

Both the landslide PSD victory and Cavaco Silva's announcement
may signal a definite break with the "polarized pluralism" of

the first post-revolutionary decade - and thereby the final ero-
sion, among electorate and parties, of the resistance +o ancther,
more far-sweeping revision of the constitution that would elimi-~
nate the remaining programmatic options of the 1974/75 revolutio-
nary interlude. Such an adaptation of constitutional norms to

the constitutional reality may, by removing important reasons

for what a former prime minister has sharply termed "a general
feeling of lawlessness" (Balsemao 1986: 203), also contribute to

greater parliamentary universalism, responsibility, and efficien-—
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Introduction: The Process af Legislative
Institutionalization and the Turkish Grand

National Assembly

-

Institutionalization of a legislative system is a process
through which the structuwre of the legislative system gains
viability. Institutionalization may be said to occur as a
1égislat£ve systém develbps the capability of adépting to ita_
environment, and prDjectiHé itself as a salient and
indispensable (or ‘valued’) component of the political system
(Huntington, 1%68: 12++f; Sisﬁon, 1973%:. 19-23). As a legislative
system institutionalizes it develops the capacity to ¢ope not
only with its environment, but also with its intra-institutional
stregsses and conflicts (Polsby, 1971: 190).

Underlying the definition is the observation that as &
legislative system institutionalizes, the structural and procbss
aspects of itsg organization change shape. First of all, the
arrangement of its component parts becomes more complex as these
parts proliferate and assume progressively more specialized
functions. This process of differentiation and specialization is
prompted by environmental pressuwres to which the legislative
system must respond. Concretely this process mani¥é5t5 itsaelt in
the emergence of standing and &d hoc committees, salaried staff

members and parliamentary party groups (Loswenberg, 1971:  7-10y



and Polsby, 1971: 200-20%9).

Secondly, as a legislative system institutionalizes it
evolves into an autonomous Eubsysﬁem aof the political system. In
other "words, it becomes mor e than a legal rubber stamp
mechanism. It perfbrms functions other than legitimation of
decisions taken elsewhere (Polsby, 1971i: 190-200).

Thirdly, the institutionalization of a legislative system is
manifest in greater organizational integration. Coordination and
cooperation between', component parts improves ' as-
institutionalization progresses and the maze of legislation
increasingly functions to ease  rather than hinder the
decisianmaking processes {Polsby: 209-215), .

Fourthly ard consequentiy, as the legislative systemn
institutionalizes its House rules, customs, and norams come to
command greater and greater respect among all actars invalved in
the legislative process. Rule—abiding behavior is a function of
this respect, which is engendered by the Fformulation over
time of a set of House rules, norms, and customs, which are
perceived to work. It is sustained by a socialization precess by
meané of which these tried and established rules are passed on
to each new generation of legislators.<!? Mopdifications of
House rules do occury but with A traguency inversely
proportional  to the degree of institutionalization of a
legislative system and the stability of its environment. As one
snciologist has suggested "institutions are frozen answers Lo
fundamental questions of society" (Lenski and Lenski, 1974: 9535).
Unce institutionalized House rules and norms  tend to remain

unchanged as long as the "recurring fundamental problems® faced



by a legislative system remain the same and the environment
within which.it operates remain stable. It follows that a study
of the House rules and norms in conjunctien with an analysis  of
the rule-abiding and rule-violating behavior of legislators
“might provide some invaluable c¢lues as to the level of
legislative institutionalization.

The Turkish Brand National Assembly is among the Southern
European legislative systems, which may be . said to have
undergone prolonged periods of institutionalization. In  the
course é+ its virissitudinous existence it hés survived a roacky
transition to multi-party politics and three praetorian
interleés since 1945;7"Iﬁm the >Qake 0§“ thé last ofﬁAthesé
interludes the Turkish Grand National Assembly (TGNA) is once
more operative in a multi*pa;ty political context (see appendix
+or'details). In this new phase of‘ political existence, how
likely is it that the TGNA will grow into a "viable, stable, and
valued" system? Which structures, norms, and  practices of the
Turkish -legislative system are in the ﬁroceﬁs of being
established as stable patterns? Which parts of the legislative
system, such as committees, and parliamentary parly groups, are
contributing to the in;titutionaliaatimn of the TGNA, and how?
In what follows an effort will be made to find answers to these
questions. Toward this end a three-part analysis will  be
undertaken. The first part will examine the House ruies and
norms; the second will focus on the role(s) of political parties
in the TGNAj. and the third will analyze the rolw of

commissions in  the TBENA.



The House Rules and Norms:
The Rules of Procedure in the TGNA

o

~

The averall structure and the legal functions of the TG&A
are explicitly determined by the 1982 Constitution. However, it
is tﬁe Rules of Prmcédure D#mmthe TGNé"uwhich details the
regul ations governiné the legislative p%ccess, the -floor
debates, the composition and work of ébmmissiuns, and the
functions and procedures of the Bureau of the Assembly.
anseqﬁently, it is more fruitful to consider both documents in
describing the internal composition a;d the House rules of the
TGNA,

The main functions of the TBNA  are defined by the
Constitution as "the enactment, amendment, and repeal of Clawsg
the supervision of the Council of Ministers andE the Ministers;
the authorization of the Couwncil of Ministers to issue
governmental decrees having force of law ... the debate and
approval of the budget draft and the dratt law of final
accountsy  the making decisions regarding the printing of

currency and the declaration of wari the ratififaction of

international agreements, deciding on the procl amation of
amnesties and pardons ...... the confirmation of death sentences
passed by the courts...” (1982 Const.: art. 87). Various legal

provisions are designed to emnable the TONA to perform these

functions.,
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The above mentioned provisions had already been stipulated
in the Rules of Frocedure drawn up by the TBNA in 1973, This
document remains in force today. Howsver, clearly the 1982
‘Constitution requires some modifications in  the Rules of
Procedura. The structure of the TGNA was altered by the 1982
Constitution. The TGNA had been, from 1961 to 1980 a hicameral
body consisting of the National Assembly (the lower house), and
-the Senate. The 1982 Constitution reduced the bicameral body to
a National Assembly, and abolished the Senate (art. 75).
Consequently, the 1987 parliament is still in  the nrocess  of
redesigning the . Rules of Procedures according to the new’
political arrangements, and it is very unlikely that they will"
be adopted before the early legislative elections, which will be
held on November 1ist, 1987.

The current Rules of Frocedure of the - 1983 parliament,
breaks down the TGENA into fouwr components: The Pkesident
(Bpeaker) of the Assembly and his Council; the Parliamentary
FParty Groups, and tha Advisaory Board of the Speaker, {(this
latter is composed of the Speaker and the leaders of the party.
groups); the TGNA commissions; and fimally, the most global body
of all, the General Assembly. The Rules of Frocedure define the
composition, duties and functions of each of the component parts
and of the TGNA deputies.

With this general framework in mind, I will turn First to
more detailed scrutiny of the House Rules governing the floor

behavior of the deputies, and second to the Rules as they



partain ta the legislative process. An examination of
parliamentary parties and commissions will follow,

The council of the Speaker of the TGNA, is composed of the
Speaker, the Deputy Speakers, Secretary Members, and
Administrative Members. It is charged with tha duty of
organizing the Floor activities in the TGNA. The sacretary
members of the Council are responsible for attendence, countihg
votes, reading documents and summaries of minutes to the Beneral
Assembly, and supervising intra-legislative elections. The
Administrative Members are responsible for managing special TGNA
ceremonies, assisting the Speaker in administrative, finaﬁcial
and sec&r;ty matters of the TENA, and maintaining order in the
General-ﬁssembly. The Speaker supervises the meetings of the
General Assembly, resides over the meetings of the Council and
of the Advisory Board (Rules of Frocedure, arts. 14, 146,17),

According to the Rules of PFrocedure seven items are to
constitute the agenda of the TGNA: Proposals formulated by the
Speaker ‘s 0ffice; a special agenda (if anyl; electionsy matters
to be .vgted on; general debatas and parliamentary
inquiries,and/or oral questionsy and finally bills and other
matters draftted by the commissions (R.‘P., arts., 14, 14, 17), 1t
is the Advisory Board composed of the political party group
leaders in the National Assembly, whch determines the special
agenda. It is also noteworthy that the Rules of Procedure (art.
30) clearly stipulate that no matter may be debated by the

General Assembly which has not been cleared with the Advisory



Board or decided upon by the @General Assembly or previously

announced by the Speaker,

Prnéedural Rules Concerning the
House Activities of the Legislators

The Rules of Procedure contain detailed guidelines gaverning
tﬁe proceedings of the General Assembly. Matters of procedure
are to bs given priofity over ather matters in flogor debates. An
agenda is to be prepared prior ta each session. No deputy may
speak on tﬁe floor without mbtainihg the GOpeaker’'s permission.
Within some explicitly defned limits, the Speaker may determine
who takes the stand. (R. P., art., 62). The Speaker is without a
vote and except as duty requires the Speaker may not participate
in debate (R. F., art. &5).

The Rules of Procedure contain five articles which set farth
guidelines to be followed in addressing the. General Assembly,
which govern the general order of debates, a%d which specify
measures to be taken in the event of unruly behaviar disruptive
of due process. The Speaker may call for a recess of up to one
hour in case of sucﬁ behavior, (R. F., art., &9). It is also
stipulated that no deputy3 may interfere with the speech of
another deputy who is addressing the General Assembly. PFPersaonal
rFamarks are probibited during each address (R, F., art. &&).

We may gauge the past efficacy of these rules by means of a
recent study conducted by the author of this paper. According to
this study there has been a positive slope in  the unruly (at

times anomic) behavior of TGNA deputies since the advent of



multi~party politics in 19446. Acts in violation of the articles
66 through 70 of the Rules of Procedure increase markedly in
scope and intensity during the 1953-1960, 1945-1971, and
1975-1979 sessions of the TENA. However, the slope of uvhruly
legislative behavior in the TBNA for extended periods of
1746~1960, 1961-1971, 1973~198B0 (or 1986) were all positive (see

Tahle 1).
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The Rules of Frocedure has not enjoyed the ungualified
endorsement of Turkey's major political parties Between 1950 and
1980.various articles of it have been almost routinely violated.
Environmental stresses appear to have rendered thé TGNA
incapable of formulating a set of generally accepted rules and
norms of legislative conduct. The 1973 Rules‘of Frocedure was a
cantraoversial document. At the time of its ’?ormulaticn by a
government dominated commission systematic objections to about
ten per cent of its rules were regisﬁered by the apposition
parties. However, as the final draft of the Rules of Procedure
adopted by the TEBNA makes clear, these objections were igno;ed.
Hence, the Rules of Frocedure has never commanded universal
assent. The document is not a product of compromise. It has been
legislated like all other bills by votes cast along strict party
lines. This being the case, the contents of the document have
not always been accepted as bindimg by TGNA deputies. In periods

of mounting political tension within and outside the parliament



Table i: The Trends of Unruly
Legislative Behavior
in the TGNA

Number of

o : - Qeeurrences
1. The trend for the
1946 - 1980 period: Y = 9,33 + 0,21 X 425
2. The trend for the
1946 ~ 1960 period: Y = 5.24 + Q.97 X 194
3. The trend for the ,
1961 - 1971 period: Y = 6.0 + Q.62 %X 107
4. The trend for the -
1973 - 1980 period: Y = 16.87 + 0.461 X v 124
S. The period of
198319864 - g
Y = Number of Unruly Legislative Behavior
Cccurring in the TGNA (per annum)
X = Time (Years)

Source: Daily newspapers of Vatan (1244~-1240) y Cumhuriyet (194&6-1986),
and Milliyet (1960~1980), and the Minutes of the Floor Dabatas af the
TGNA for the 1946-19864 period.

(#) One example of unruly legislative behavior occurred in 19835, and
three such incidents took place in 1984.

Note: Occurrences of all violations af the Rules of Frocedure of articles
65-69 are taken into consideration, which range from loud protests
leading to a recess in the due process of lagislation to physical fights.
(For more information see FKalaycioglu, 1984b: 5-9),
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articles 66 through 70 have been routinely violated by both the
opposition and govarnmant party deputies (Kalaycioglu,
1986bipassim) . It is noteworthy in this regard that the deputies
concerned have been rewarded for their behavior. In the past a
deputy’'s unruly legislative behavior appears to have boosted his
popularity and inﬁreased his chances of re-election. It seams as
if unruly legislative bebavior has been rationalized by the
deputies and their constituents alike as symptomatic of
uncompromising devotion to the interests and ideals of the
latter. A deputy’s chances for re-election have been further
ernhanced to the gxtent that he has béen able to combine unruly
behavior with suécess in securiﬁg some needed service for his
constituency. Under such circum%tances it is hardly surprising
to discover that the Rules of Proéedure of the TGNA have not
been "binding" for all deputies (Kalayaloqlu,_ 198&6b:  4-8). In
shoart, re—-election concerns and party a%filiat;on have been more
determinative of the legislative behavior of the TGNA deputies
than have the rules, norms and legal provisions that make up

the Rules of Procedure.

MWith the exception of a group of about forty deputies who
had served in the TBNA in the pre-1980 period, the 1983
parliament is composed of deputies with almost no experience  in
national politics (Kalaycioglu, 198éa: 372). The 1973 Rules of
Procedure, which govern its activities have neither been
designed nor internalized by the current members of the TENA. A

new set of rules and norms for legislative conduct are being
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re-negotiated or re-constructed by the current TIENA, In
Beptember 1983 the chairman of the Constitution Committee
announced that the new Rules of Procedure has been drawn up by
his committee and submitted ta the Speaker’'s Office,
Upfortunately, this proposed Rules of Procedure have oneither
bren made public, nor made ready for floor debate in tbe TGNA.
Hawever, the’'chairman of the above mentioned committee has
written an article outlin}ng some of the basic features of the
proposed Rules of Procedure (Coskuroglu, 1985: 35-37). It
appears that basic modifications were proposed on  matters
pertaining to the roles of political parties and commissions., I

will focus on these proposals in my examination of these topics.

The 1983 parliament faces the task of establishing binding
rules and norms of legislative conduct. A number of factors
compound the difficulty of this task. With the“exception of the
ruling Motherland Farty (MF), all those political parties
initialiy elected to the TGNA have dissolved themselves as legal
entities. New political parties have been formed by recruiting
incumbent deputies of the dissolved parliamentary parties. This
recruitment has been undertaken by parties excluded from
participation in the 1983 general electiong, <=2 As &
consequence there are two right-wing and two left-wing political
parties and about twenty independent deputies in the TGNA. Two

of these parties only recently formed their parliamentary party
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groups. Moreover, there will he national legislative elections

on November 1st, 1987. In short, the 1983 parliament will saoon

be replaced with the 1987 parliament.

Meanwhile, the political parties of the post-1983 period are
still in the process of being established; and this means that
the political party elites who would normally play leading roles
in the establishment of the rules of legislative conduct are not
yet in & position to do so. Moreover, there is such an imbalance
in tﬁe distribution of seats in the TGNA. The Motherland Farty
occupies about sixty percent of the seats in  the TGNA.
Meanwhile, the Social Democratic People’'s Party (SPF), which has
amerged as the Second largest parliamentary party controls only
about sixteen percent. In sum, the 1983 parliament is
overwhelmingly dominated by the government party. This uneven
ldistribution of -seats has two consequences. First of all, ;t
encourages the executive to be lax in ;Es enfarcement of
legislative rituals and processes. Secondly, it exacerbates
tension between the governing and opposition parties, which in
turn  tends to generate unruly legislative behavior; Such
behavior has beéomefmcre evident in TGNA proceedings since June
1985 {(see Table 1). I would like to introduce my final point by
reiterating the fact that some ninety percent of the current
members of the TGNA are newcomer s to national and/or
parliamentary politics. ¢S Ag a consequence, they lack the
guidance of a maore genior group of deputies in adapting

themselvaes to their legislative snvironment. They have no choice



but start almost fram scratch 1n  their efforts to eﬁtablish
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binding rules and guiding norms of leglslative conduct,  upon

which arder in the relationships between the majority and
minority party groups in the TGNA will depend. <4

In conclusion, I would 1like to assert that the 1983
parliament has inherit neither gtable patternz of rule~abiding
legislative behavior, nar agreed upon rules of legislative
conduct. The newly elected deputies lacked expariesnce in
national and/or parliamentarian politics (Kalaycioglu, 1986a:
I32FFy,. These deputies have struégled to adapt themselves +to
their new environment. Meanwhile, the TGNA has been under the
almost complete control of the MP. The opposition is in disarray
without any real oppartunity to oppose the ruling party’s
legislative program. <> This isg not to say that all has been
smooth sailing for the MF. There have been rehellions by the MP
backbenchers, who have succeedaed in altering or halting proposed
legislation. It appears moreover that MP leaée?s are insecure,
despite their great majority of seats. They were haunted by the

thought that they might lose a large group of their deputies to

the other major right-wing party, namely the True Fath -

FParty. «®’> Nonetheless, despite the inexperience; instability,

tension and insecurity, author detects some signs that the
institutionalization process of the TBNA is once again under
way. How far along the process is, will cnly be determined after

the approaching general elections, now due for Fall 1987.
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Political Parties in the TGNA

The TGNA is often noted Ffor its disciplined political
parties, (Ozbudun, 19465: passim). Btrict wvoting along party
lines has been the rule. However, there haye beaen axceptions to
this rule in the past, and no doubt there will be again.
Nevertheless, most students of Turkish politics have asserted
that the Turkish political culture nurtures an overwhelming
identification of the individual deputies with _fHeiF’ political
parties. In the past, this identification has driven panty
members to view the world in terms of friend versus fos, (Frey,
1975 &3FF). Such a world-view has been noted as among the major
causes of tension and instability in Turkish politics.

In the interim period of 1980-1983, the‘.praetorian regime
legally terminated and: annulled all of the well-established
parties, inclﬁding the Justice Party iJP), the Republican
Feople’'s Party (RPP), the National Salvation (NBF) and the
Mational ﬁﬁtion Farties (NAFP), (see éppendix). Only new
palitical parties with '"no apparent" 1links with the above
mentionad old parties were legally permitted to. form. The
Folitical Farties Act (FPA) stipulates that the post—-1983
political parties shall not adopt the signs, symbols, and the
slogans of the parties of the pre-1980 period (PPA art. 9&).
Farty programs and platforms can have no references to the
actions, pragrams or platforms of past political parties which

might éuggest that a newly founded party is the continuation of



315~

one of the parties of the old regime (FFA art. 96). Finally, the
leaders and mambers of the central committees of the pre~1980
parties and their members who had served in the 1977  parliament
were not permitted to run for office in the 1983 general .
elections (PFA temporary art. 1). fhe leaders of the parties of
the old regime have been bhanned from political acgtivity. With
thése restrictions in force nnly three newly founded political
parties wefFe permitted to enter the general elections of
November 1983. 77 The deputies of the 1983 parliament were
constituted by these three political parties wntil 19835. With
the dissolution of two of the three original parties, the
founding of new partiés, and the bhby-elections aof 1986, the
cmmhosition of the deputies of the TGNA has begun to diversify.
At present, three major political parties and & minor ane are
represented in the TGNA.

Against the background of this brief introduction to recent
developments in the Turkish_party system, it is worth drawing
éttention to the fact that the Turkish political parties are as
yet at low levels institutionalization. They are still in the
process of organizing natiomally and establishing stable 1links
with the electorate. The party system is still fraught with
uncertainty. This uncertainty reflects itself in the
intra-parliamentary perfmrmahce of the political parties; as
witnessed by the heavy flow of TBNA deputies across the party
lines in the Spring of 1986. This flow was heavy in spite of the

fact that there are constitutional provisions against
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it. “®?’The question arises as to whether or not, under these
circumstances, the present parliamentary party groups can
achieve that level of mambership discipline characteristic af

their procedures in the pre-1980 period.

-Party Discipline in the TGNA

In Fall 198@, the author conducted structured interviews
with 1235 deputies of the TGNA. In addition to questions designed
to probe the socio-gconomic backgrounds and political career
patterns of the respondents, the questionnaire included
questions designed to elicit the political attitudes of
respondents. Among the latter were a battery of questions about
the attitudes of the deputies toward their respective political
parties. A unidimensional, additive zcale of party loyalty was
constructed on the basis of four questionnaire items. <  The
distribution of attitudes of party loyalty oFf TGNA - deputies is

illustrated in the following (see Figure 1).
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As may be seen in Figure 1 above, distribution is skewed to
the left. Most deputies evince attitudes of layalty to their |
political parties. However, their responses are not concentrated
an the far right-hand side of the scale. This Would have been
the case if they had fully identified themselves with their
political parties. The fact that deputies lack experience in
national level party politics, coupled with the additional fact

that their parliamentary status has not been achieved through
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Figure 1: Party Loyalty among the Deputies of the TGNA (1984)

]
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30
25 -
20 |
15
10
5-
. . _ - Perty
@ 1 2 3 4 5 6 7 8 9 20 11 12 13 14 15-15  Ioyelty
5z
Lowest 4 1 1.9 .
5 0 0.0
6 4 3.4
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-9 12 . 9.9 Skevmess = -1,47
10. 19 15.7 Kurtosis =- 5,03
1 31 25.4 Meen = 10.6
12 29 238 Median = 10,9
13 6 5.0 Mode = 11,0
14 6 5-0 .
15 1 0.9 Reliability = .55 (Unstandardized)
Highest 1216 2 1.8 (Cronbach's ,51 (Standardized)
Alpha)
Totel 121 100.0
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lengthy service in their éespective political parties, may be
considered to constitute the major determinant of the skewed
distribution of responses depicted in Figure 1. Evidence +or
this assertion may be gleaned from the fact that, within a yeaar
of the date on which this questionnaire was administéred, a
number of respondents actually participated in the dissolution
of their parties and joimed other gartiea or arganized new ones.
It is important te note, however, that deputies of the ruling MP
exhibited attitudes toward their political ﬁarty very similar to

those evinced by deputies of the NDPF or FP (see Table 2). Party
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layalty of the sort which entails complete identification with
one’s political party, does not appear +to be an attitudinal
parliamentéry groups. This is in contrast to the marked party
loyalty observed by Frederick W. Frey and ~t:)'-thers, among the
deputies who had served in the previous parliaments, (Frey,
1975: &SfF; Harris, 1958: 43%9; Mardin, 1945: 384). This contrast
is indicative of the low level af institutionalization
characteristic of current parties.

Turkish political par£ies have always had strong leaders.
These leaders have ruled their parties through central
comnitteses consisting of close friends and associatas. Fersonal ,
informal and proximal relations with these leaders have often
played a caritical role in determining an ambitious party

member ‘s chances of upward political mobility. It is at the same



Table 2: Party Affiliation and Lovyalty of
the Deputies in the 1983 TGNA (1984)

Farty Affiliation

NDP ad ME

L.ow 1 0,0 0.0 0.064

Party 2 0.25 0.39  o.3
Loyalty 3 0,67 ¢.58 0. 56
High 4 0.08 0.03 0,06

100.0 100.0 100.0 N= 75

Kendall's tau ¢ = ~0.0%9 (not significant at
0.085 level of
significance)

Note: Only column percentages are reported.
The party loyalty scores of the deputies presented in Figure 1
are converted into a fouw point scale.



time true however, that previous political . parties, (i.e. the
RFP and the JF), did develop national organizations and somewhat
institutionalized recruitment patterns for paolitical office.
Some local party branches were to be recﬁoned with by the
central committes. The leaders of these parties had to take
powarful party factions and branches into consideration in their
managemant of internal affairs of their partiss. Fost - 1983
political parties diffar from their predecessors. They are not
yet institutionalized aorganizations. They operate in the absence
of agread upon rules and traditions regulative of party affairs.
The selection of candidates for political office, the resalution
of conflicts among party functionaries, and the management of
parliamentary party groups are controlled exclusively by the
centéal committeesjand/or the lea&ers of the political parties.
In the absence of strong and viable party arganizations, a
premium.is placed on the personalities of leaders and their
autocratic handling of all matters concernifg their political
pérties has become the norm. |

Not since 1930 have the re-election chances of deputies of

the TGNA have been so dependent on favorable evaluations of
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their performances by party leaders. And, not since 1950 has the

power to establish party discipline in parliament been so

constructed in the hands of party leaders. Having said this,

however,y not all deputies of the TGNA are seaking
re-—election e’ and of those who are, some may well win the
next election irrespective of their party connections. <11

Nonetheless, we obsaerve that the MP government has so far tried
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to keep critical and controversial issues from coming before the
parliament. Toward this ehd, the government has tried to execute
its policies, especially its economic policies, through the
issuance of guvefnmental decrees with the force of law, rather
than 1egisiate bills through the parliament.

The lack of institutionalization is most problematic for
opposition parliamentary groups. The Social Democratic Fopulist
Farty (8FF), for example, ﬁas_neither fully solved its internal
leadership problem, nor has it been able adeqguately estabiish or
fully activate its local branches throughout -the country. The
current leader of the SFF was glectadfto serve as a. deputy of
the TBNA in the Sept;mber 28th, 19846 by-elections. Meanwhile the
SFF appears to be goimng through the phase of organizational
consnlidatibn. This phase will continue until its next general
convention. At the same time, the SFF appears to be heir to the
RFF legacy, both in terms of party  platform and electoral
support. It.is alseo evolving into & vocal opposition. FRecent
opinion polls suggest that it has become a major contender for
power in the next general electiong, <2=? %he True Fath Farty
(TFF) alsp formed a parliamentary group in the TGBNA in May of
1986. The relatively high level of organization characteristic
of this party is due to inheritance of some of the local
bramnches the former JF organization. Im fact, M-. Suleyman
Demirel, who was the leader of the banrned JF of the 1970‘'s is

now elected to become the leader of the TFP. In the 1984



by-elections the TPF was able to obtain about 23 percent of the
valid vnteg casted in eleven electoral districts. This was about
ten percent less than the governing MP, and about one percent
more than the BPFP. The most recent opinion polls seem to
1nd1cate that it is likely to become the second largest party in
the TGNA after the November 1st elections (Milliyet, September
27th, 1987: p.1) The only nther parliamentary group in the TGNA
belaongs to the Democratic Left Party (DLF); This party ié
established by the ex—-prime minister Bulent Ecevit’‘s wife Rahgsan
Ecevity, who following the Sebtember &th, 1#87 referendum
resigned and paved the way for her husband, Mr. Bulent :Ecevit,
to be the leader of that party. Although it managed to obtain
about nine percent of the votes in the 1986 by-electicns, a
group of S5FF and independent deputies helped DLP form a group in
the pariiament.‘ls’ Nevertheless, all of the gbove mentioned

developments started to occur in Fall 1986, . some three years
after the re-initation of the multi-party politics in 1983,
Thus, it is probable that the parliamentary party groups in the
1783 parliament are still going through a transitional proéesé
of establishment and organization. No consolidation of the

parliamentary party groups isg likely to take place until the

November 1st, 1987 national legislative slections.
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Legislative Activities and
the Party Groups in the TGNA

Turning now to .the role of the parliamentary party groups in
the legislative process, one is immediately- struck by the
immense control exercised by party groups over the 1983
parliamant. The 1982 Caﬁstitution and the Rules of Procedure,
defkne various forms of legislative activity. These include in
relation to bills; questions, parliamentary inguiries,
interpellations, and commission assignments. The distribution of

these various activities engaged in by deputies may be gleened

from the following (see Table 2).
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Table 7 about here
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A deputy may draft and propose the adoption of a bi11>by the
General Assambly of the TGNA on his own initiative. However, it
appears that no bill of major consequence to gavearnment policias
has so far been drafted and/or proposed to the TGNA in this
manner. Alas noteworthy is the fact that the opposition has not
yet proposed any bills of consequence +to government policies,
been adopted by the General Assembly. In fact, with the
exception of bills supported by powerful cliques within the

rulng MP, (i.e. the Alcoholic Beverages Aot of 1984, (which
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pruhibits advertisements by the media of alcohciic bevefagas

including beer), bills not initiated and/or support of the
government have rarely been adopted. These have been cases of
multi-partisan support for bills pertaining to public services
and goods, but such support is exceptional. x4 The great

majority of the bills so far adopted by the General Assembly'are

e
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Table 3: The Distribution of Legislative Activities in the
Turkish Grand National Assembly

192461~ 1965~ 1969~ 1973~ 1977- 1933~ <=2

1943 19469 1973 1977 19840 19864
Government Sponsored : :
Bills M ¥ % & & & 5 8 & % "N A N N 8RR 886 6‘:?4 820 546 . bt:)(:’ ’254
Other Proposed BRills ..... 884 g9a 922 820 951 366
Oral Questions cissecaswens 1087 827 245 424 31 g5
Written QUestions .J.evaaes 8O0 1232 1771 1745 1038 1394
Debates -on Specific ,
Issues by the General :
ASSEmbly % N & # &8 B R & F N UGS AS DN 15 43 68 12 25 16'
Legislative Investigations S0 12 21 174 79 &
Legislative Inquiries .... 2% B3 125 173 g9 28
Interpellations ..eee.oess 3 84 27 & &0 2

Source: Ezherli, thsan, (1986). Turkiye Buyuk Millet Meclisi {Turkish

Grand National Assembly): 1920 - 1986, (Ankara, TGNA Fublications,
No:10), pp. 114-116.

(#¥) The figures for this column are my calculation on the basis of
information provided by the TGNA Office of Legal Acts and Resoluticns. ©

Note: HRetween 70-80 percent of the government sponsored bills are adopted
by the TGNA. Actually, of the 254 government sponsared bills 205 (80.7
percent) have already been adopted by the current TGNA. Moreover, about
3& percent of them are proposed by the deputies of the majority party,

The same percentage is 21.8 for the non- government sponsored bills, in
the 1983 parliament. : .
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sponsored by the government. Finally, the Findings of the
author ‘s 1984 study suggest that most deputies are concerned
with hghly diffuse political issuss, such as inflation or
unemployment. Very few of the deputies {nterviewed had claarly
in mind specific selutions to those problems that they perceived
as most important problem of their constituents (see Table 4).
It is significant in this regard that seniority and/or lengthy
exposure to constituency fesdback are characteristic of thaose
deputies who have proposed bills in the 1983 parliament.
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Table 4 about here
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While not all deputies are capable of drafting bills, an
activity which requires technical knowledge they may neither
possess nor have access to, all deputies can adress questions to
Ministers and/or the Frime Minister. 0Of all their duties this is
the easiest to fulfill. Unlike drafting bills, framing questions
requires a minimum of techmical and/or legal kﬁowledge. Hence,.
there is a tendency for deputies to point tb the questions they
have asked and the answers of Ministers to these questions,
gspecially if these appear in daily newspapers, as svidence of
their concern for the problems and issues of their constituents.

The present Constitution does not permit a single deputy to
move interpellations ar parliamentary investigations. The
Constitution stipulates that "a motion for interpellation may he
tabled either on behalf of a political ﬁarty group, ar by the
signature of 'at least twenty deputies... The motion For_

interpellation shall be circulated in printed form to -the



Table 4:

Type of Action

Initiated no action
Has thought about it

Drafted bills
{(not submitted)

Drafted bills
{already submitted)

Contacted Central
Buregaucracy

Contacted Local
Government

Contacted Local
Farty Organization

Contacted Ministers

Other

Actions Conducted to Solve
the Most Urgent Constituency
Problems by the Deputies (1984)

Participating
Deputies
v

23.0

o0.4

&)
]

100.0

26 =
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members within three days of its being tabled, inclusion of a
motion of interpellation in the agenda shall be debated within
tan dayg of its circulation," (art.99). "Farliamentary
investigation concerning the Prime Minister or other Ministers
may he requested with & motion tabled by at least one-tenth of
the total number mf_members of the Grand National Assembly of
fTurkey. The Assembly shall consider and decide on  this request
within ane month at the latest,"(art.100). In short, individual
deputies are not parmitted to bring motions befofe the TGNA
calling for interpellations or parliamentary investigations of
membars of the Cpuncil of Ministers. In the 17703, the
signaturéé of ten députies were sufficient to bring a motion of
interpelliation to the floor of the TGBNA. Fast opposition parties
systematically harassed governments by tabling one motion of
interpellation after another. It appears that the framers of the
'present Constitution took pains to ensure that making such
motions would be as difficult as possible. As a consequence  of
the naw legél restrictions the power to move interpellations'has
been effectively taken out of the hands of individual deputies
and placed in the hands of parliamentary party groups. Another
consequence is that it will henceforth be easier than ever
before for the government to blame the opposition far
legislative paralysis in the event that they again resort to

such methods of harassment.

In the 1961 - 1980 period a single deputy could move that a
parliamentary invastigation of any membar of the Cabinet be

conducted. Now, the required number of signatories +for such a-



-28-

6otion is one-tenth of the total number of deputies of the TGNA.
In the pre—1980 period, motions for parliamentary investigation
were frequently made to forestall legislation proposed by the
government. In order teo root out this practice, the authors of
the 1982 Constitution made it more difficult for individual

deputies to table motions for parliamentary investigations.

A motion for general debate may be tabled by a parliamentary
party group or by at least ten deputies. Such a motion is
immediately entered on the list of incaming applications to the
Speaker ‘s Office and circulated; The promptness in the handling
of such motions has made them more appealing to opposition
deputies of the 1782 parliament. |

According to  Mr. Coskunoglu, the chairman af the
Farliamentary Committee drafting the new Rules of FProcedure of
the TGNA, the new legislative provisions defined by the 1982
Constitution are being incorporated into the old Rules of
Procedure, and some new procedures and practices are being
codified as well. The modifications seem to be designed to speed
up legislative process, which means, in :effect augmenting the
government party’s influence on commission proceedings and the
tloor debates (Coskunoglu, 19851 24&~37). The relative impoftance
of parliamentary party groups and of the government will
probably peak with the adoption of the new Rules of Procedure by
the TGNA. $29?

If legislatures are to bhe classified as either plenary
bodies or committee oriented institutions (Rockman, 1984: 409),

(the British and French Farliaments examplifying the former and

+
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thé West German Bundestag the latter), the TGNA falls with the
former category. The leadership of the parliamentary party group
cannat be sharply distinguished either from the leadership of
the extra—-parliamentary party organization or from the  top
exacutive (exceﬁt for the c¢ivil servants). Consequently, the
government, {(through its majority backing in the TGNA, and the
averlap of party leadership across the éwo branches of
govarnment) , has a consiéerable amount of control over the
legislative process in the 1983 parliament.

In fact, the MF government has had so much control over the
legislative process that it has managed to thwart efforts to
debate its ecornomic and other poliﬁy asteps on, the floor of the
TGENA. It has managed the legislative processj by appealing; to
Article 91 of the 1982 Constitution which enables the government
to reguest authorization to issue decrees having the force of

law. The purposes, scope, principles, and the

operative period
of such laws need to be specified by the TGNA, though once
published in the Official Gazette, they must be referred to the
TGNA for approval. As yet the government has had  no difficulty
in procuring or delaying this approval. By thisy circumventing
the legislative process, the government has forced the TBNA to
approve or disapprove of policies which it has already started
to implement. In effect this has meant that the government has
been able to avoid the necessity of laboring through commissions
and subjecting every feature of its bills‘to debaﬁe on the floar
of the TGNA, presenting the parliament instead with a "fait
accompli” and asking simply for a vote of confidence. What this

amounts to is government’s safe bet on the partisan support of
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its majarity in the TGNA. By means of the governmental decress
issued systematically over the last four vyears, the MP
government has made some drastic changes in  the Turkish
economy, ‘1e?

An autonomous contribution by the TGNA to the political
process was neither intended nor envisionad by the framers of
the 1982 Constitution. It has not occurred. The Constitution and
the Rules of Frocedure of the TGNA inhibit autonomous action by
the legislators, while encouraging autonomous executive action.
This is pot by accident. The framers of the current Constitution
helieved vtﬁat necessary axecutive actions had ‘begn unduly
frustrated by the provisions of the 19461 Constitution (Hepeﬁ,
19863 Kalaycioglu, 1986h: 18-272). 5

Finally, the disarray of opposition parties further enabled
the MP government to ignore their presence in the TSENA. In
conclusion, it appears that the institutibmalization process
which the new political parties in the TGNA are undergaiﬁg, is
in the nascentlstage. The process is uwunlikely to gain such
momentum until after the November ist, 1987 national legislative

elections,
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The Commission Structure
and Activity in the TGNA

The commissions of the TGNA are organized in relations to
Cabinet Ministeries. Almost every Ministry has é matching
standing commission in the TGNA. As the number and functions of
Ministeries have changed so has the number and scope of
comnission activities. However, the structure of the TGENA has
also conditioned the number of commissions (Karamustafaoglu,
1965: 189). The bicameral structure of the TENA hosted a total
of efeven commissions in  the National Assembly (the lower
housé), and twelve %imilar commissions in the Senate, and three
joint commissions in most of the 1961—-1980 period. In contrast,

the current unicameral TGNA has only fourteen commissions.

Most present commissions have been designed to deal with
speci&ic policy areas which overiap with the activities of
specific Ministeries._However, there exists a #ew commissioﬁs
which have been organized to investigate and/or oversea the

activities of more than one Ministry, (e.g. the Public Warks,

Reconstruction, Transportation and Touwrism Commission has such a

structure). However, most commissions have less diffuse policy
argas. These are commissipns for defense, foreign policy,
health and social welfare etc. Finally, there is a commission
which has been estahblished to investigate and control the

accounts of the TGNA. Other, and non-financial affairs of the

TEBNA are managed by the Speaker and his Advisary Council (R. .

“31-
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arts. 20,34).

Members are elected to thair respective commissions by the
TBNA for a period of two yvears. The number of members to be
assigned to each commission is determined by the Speaker in
accordance with the relative strength of each party group. Each
party group ‘selects its own list of candidates for each

commission and submits this list to the Speaker. The uandidaﬁes

are then elected by the General Assembly. No political party may
submit more candidates than its quota allo@. The rule is that
the government party (or coalition) occupies the majority of the
seats in each commission. The Gengral Assambly has traditionally
followed plebiscitary means of adﬁpting the submitted lists of
candidates. Upon their election, the Speaker calls for the first
maetings of the commissions. During their first meeting each
commission elects its chairman, vice~chairman;' reporter and a
secretary by simple majority vote. Consequently, one is supposed
to discover that all of these positions in all commissions are
occupied by members of the ruling MP_(R. Fo, arts. 21-34).

One unearths upon close mbservation that the assignment of
dapﬁties to commissions is not based on considerations of
seniarity. The chairmén, vice chairmen, and reparters of present
commissions have not been selected on the basis of their
previous experience in the barliament (see Table 5, nor has
previous service in the same commission been a criterion of

selection (see Tables &6, 7)., However, occupational expertise

plays a major role in recruitment for such positions (see Table
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7). This does not mean howevaer that most commission members are
specialists. In'fact, the proportion of ‘non-experts’ in some
comnissions is high, (e.g. the Foareign and Internal Affairs
commissions). The majority party seems to evince a prefarencea
for assigning non—-experts to some commissions. Thére appear to
be commissions which the gévernment expects to make rapid
aecisionS»mn draftts proposed by the- latter. The rationale
appears to be that non-experts are less likely to debate details
and attempt to modify the content of drafts. This understanding
is predicated on that commission members will cast their votes
along party lines. That votes are sg cast in greaﬁ majority o{

cases cannot be doubted. However, we do not vyet possess hard

evidence as to the frequency of exceptions to this rule. <27
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Tables 5, &, 7 -
about here
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Commissions organized to investigate and control gpecific
policy matters are usually in close contact with their
correspondihg\ Ministeries and executive f agencies
(Karamustafaoglu, 1965: 151-152). The Prime Minister and the
other Ministers of his Cabinet are permitted to participate in
the commission meetings. Commission chairmen are authorized to
demand information from the related executive agency(ies) and
executive agency representatives may be invited to testify
before their commissions. There is no clarity in the Rules of

Frocedure about the sanctions that the commissions may impose an



3=

Table 5: Occupational Expertise and Seniority
of the Commission Members in the TGNA (1984)

Members with

Relevant Members with Previous
Commission Occupatign Leqgislative Experience
% %
Justice 93.2 Q.0
Constitution 1000 : 14.3
Fublic Works, Construction,
Transportation,and Tourism Q0.4 T0.0
Fareign Affairs 47,6 14,3
Interior Affairs 97.1 4.8
State Economic Enterprises 74,3 2.9 a
National Education 85.7 4.8
National Defense BO.L9 4.8
The Flan and the Budget B87.3 7.5
Health and Social Services 80,9 R 0,0
Industry, Technology and
Commerce F0.5 14.3
Aﬁditing of the Bovernmental )
Expenditures S93.3 6.6
Agriculture, Foraestry and
Village Affairs 76.2 . 4.8
Fetitions 5.3 Q.0
Accounts of
the TBGNA 72,7 F.1

Naote: The percentages that correspond with occupations are calculated on
the basass of the relationship between the pre-legislative occupations of
the commission members and the policy domain of the commission in
question. For example, all mambers of the commission on  Jjustice are
lawyers, excepl ane.

by
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Table &: The Turnaover Rates in the Commissions of the TGNA

Turnover of Turnover of Turnover of Turnovar of
Commi ssion Commission Commission Commission
Members >  Members ™’ Members >’ Members™’

(1983-1 (1975-~
19861 1983) (1971~197%) (1967-1971) (1964-1947)

Coaommnission on % YA % % %
Justice ) S2 100 94 846 84
Constitution 47 ] 96 a4 ag’

Fublic Works,
Construction,
Transportation,

and Tourism EH2 100 ' 00 100 @5
Fareign Affairs 52 5 Q0 100 B34
Interior Affairs 92 100 00 93 88
State Ecanomic )

Enterprises =57 — G med - - -
Mational Education 38 100 Q& 81 84
National Defense 3 100 4 o8 80
Flan and Budget o5 93 71 P4 39
Health and

Social Services 43 100 24 84 80
Industry, Technology

and Commerce ] 52 100 00 100 86
Auditing of

the Governmental

Expenditures 73 - - 4] ?0
Agricul ture,

Forestry and

Village Affairs 62 100 0o 86 84
Petitions . Nat - - - -

Ascertainable
Accounts of
the TEGENA 45 - — - -
(%) Fercentages of those who lost their seats are reported.
(%%) The functions of these commissions have changed so frequently that
no data may be utilized to compare the turnover rates over time.
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Table 7: Turnover Rates of the Administrative
Positions in the Commissions of the

) TGNA
Fropartion _of Change
Changes ammngA 1‘?83-—86i 1975~83 1971-75 19&7—71 1764-1947
Commission Ao A A % %
1. Chairpersons 20 100 100 a4 54
2. Vice - Ehairpersons 83 - 100 100 93 2?4
3. Reporters &0 100 100 | 3 55 100
4, Secretaries 47 100 100 160 94

Source: TGNA Documents on Commission Assignments, (December 1983, and
January 1986).

Note: Every newly elected National Assembly selects standing commissions
for & period of three years. At theé end of third year (session) new
commission elections are held, and the commission assignments aof the
members are either renewed or cancelled. After the second elections the
standing commissions serve for a period of two yrars, or until the neut
natianal parliamentary elections,
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the non—-cooperative e%ecutive agency heads. Non-member deputies
of the TENA are allowed to sit in on the ‘'public" sessions _of
commissions, but cammission may elect to hold "closad" sessions
whenever deemed approapriate. 0Only Cabinet Ministers may
participate in closed sessions. Other ‘outsiders’, deputies of
the TBNA or not, are excluded ( R. P. art. I@).

Commissions are charged not only with investigation but also
with the initiation of legislation. Drafts of bills are to be
"reterred fD the appropriate commissions. The commissions decide
on tha substance of drafts and must present them to the General
Assembly within forty-five days. The delibmration of issues
referred to a commission may not begin until * forty-eight hours
after their receipt. Commission resolutions are presented to the
General Assembly as reports. These are read by the reporter of
the appropriate commission to the Seneral Assgmbly. A commissian
member may elect to abstain from the decisioﬁi-réndered by the
commission in its report, in which case the member in question
is permitted to state his objections during the floor debates.
However, an abstaining member may not raise any objections to
the report other than those he has filed in advardce of the floor
debateaes,

Certain commissions may be designated A5 "essential
commissions” by the Speaker, and their reports provide the basis
for General Assembly debates (R. P. art. 23). Such a designation
is to be made in strict accordance with relevant laws and the

Rules of Frocedure, We have no hard evidence that such
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designatiuﬁs have ever caused any controvarsy betwasn
parliamentary party groups. Nor have we any hard evidence that
reports of essential commissions are acceptad as multiwpartisan.
resolutions by party groups. Multi-party support for legisiation
seems to ococur either in respect to matters perceived ag “tru{y"
national by all parties concerned (i.e, the declaration of war
or martial law in times of severe political ingtability,? ar in
Fespect to issues perceived to be devoid of "electoral"
consquEnces, (i.e. a bill that changed the name of a Faculty of

Istanbul University attracted multi-party support in 19864.)

It is worth aonce again drawing attention to the fact -t;at
ali commissions are dominated by ruling party deputies. Th;s,
commissions are unlikely to act against the interests of the
government party. It is hardly surprising that substance of
commission reports usually reflect the polic; stands of the
majority party group, which in turn coincides with the policy
lpreferences Qf ﬁhe go&ernment; EQen if commission reports
contradict the policy preferences of the majority party group,
there is no established tradition that commission resolutions be
automati;ally accepted by the Beneral Assembiy. The reports in
question may be referred back to the commissions, They may be
withdrawn by the commission chairman, who is always a member of
the majorty party, or revised by the General fAssambly.
Systematic and routine conflict between a commission and the
General Assembly has not occurred in the 1983 parliament.

The autonomy of commissions ig strictly circumscribed by the
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parliamentary party groups. However, the small sizre of
commissions and the frequent interaction of its members enables
individual members of party groups ko make a greater
contribution the lesgislative process than would otherwise be
possible., Folitical party groups seem to be more open  to
negotiation, and ﬁerhaps even to some compromise during
‘cammission procsedings. Commission mestings are not normally
disrupteq by the unruly behavior of members. This may be partly
because cammission proceedings are rarely reported in  the
newspapers. The legislative behavior exhibited in the privacy of
commission debates differs from that manifest in the mare public
debates of the Gene;al Assaembly.

Two further paiﬁts may he raisad about the TGENA commissions.
One is that TGNA commissions exhibit a concern for gxpertise,
but there is no hard evidence that this concern for experﬁise
raise them above party politics in the TBNA. %ecmndly, in the
TGNA neither commissions, nor their members are accorded that
) speciél status which their counterparts in the U. 8. Congress or
the Garman Bundestay en;oy. I would add that I do not beliave
that this or any future‘Turksh govern%ent will favor efforts to
transform the TGNA into a "committee ariented lagislature." Such
a change could lead to a reduction in executive control over the
legislative process. The 1982 Constitution and the ruling elites
are for “"strong government' in the 1980°s, It should not be
forgotten that the authors of the Constitution did their best to

minimize constraints on the executive.
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Conclusian

The Turkish Grand National Assembly entered a new phase of
its existence in 1983, This new phase was eﬁterﬂd upon against
the background of deep dissantion, unruly legislative hehavior
and periodic suspensions of legislativé activities. after 19350,
consensus concerniﬁg the basic rules of the political regime,
the goals of the political system and the role of the TENA in it
broke down., Since 1950, ths TENA has been embroiled in political
dissénsus ovar basic rules and goals. The high rate of turnover
in parliamentary seats hag handicappedlpast political leaders in
their efforts to fashion a binding setiof rules for iegislative
conduct. Meanwhile the absence of binding rules ha% been the
occasian for waves of unruly legislative behavior in  the TGNA,
which have accompanied mounting political tension and
environmental stress.

Since 1930, the TGNA has been more or less an appendage of
parliamentary party groups. Political leadé;5 from the majority
parties have both headed their parties ana sccupied executive
positions in the governmentf Meanwhile, government parties have
been disciplined organizations which, under the  strict controy
of these léaders and central committees have controlled hoth the
legislative and executive branches of government. Operating in
the absencs of accepted rules regulative cof

executive-legislative relationships, there has been little



41

chance for the legislature to achisve a significant measure of
autonomy vis-a-vis the political . parties. Under present
circumstances, the legiﬁlature is likely to remain under the
influence of the governing party or a coalition.

Finally, commission activities continue to be‘ dominated by
party politics. Commission memberships are allocated to
political parties in proportion to their relative strengths in
the parliament. Consequently, the majority party is guaranteed a
majority of votes in all ‘parliamentary commissions. The
governing party's hand is {urther strengthened by the fgct that
ministers are freae té participaté in commissian proceedings. In
other words, the leaders of the .majority party have ample
opportunity to influsnce commission activities. Not
surprisingly, the evidence would seem tq indicate that
commission decisions regularly conform to the ~pc:lic:ias ot the
gﬁvernment and of the majority party group in the parliament.

The Turkish experiancea with parliamentary
institutionalization has so far followed a cyclical pattern. In
fact, the TGNA predates the Turkish éxperience with multi-party
politics. Throughout the one-party era of 1923 through 1944 the
TGENA started to demonstrate signs of institutional rigar and
viability. However the multi-party era of post-1930 politics has
besn ‘more dysfunctional than cantributive to its
institutionalization. Two coups and a semicoup in  between

brought along disruptions in the establishment of stable

patterns of interactions among the major actors in the TENA. The



1983 parliament {s an end-product of a prastorian regime that
did away with a paralyzed parliament in 1980 and established a
new Constitution, with the clear intention of redesigning the
political regime of the country. 6n elaborate screening
procedure was followed to enable a tremenQous turnaver of the
TENA deputiess. Hence,_it is quite appropriate to argue that the
1983 parliament has restarted the institutionalization pfoceas

of the TGNA almost from scratech.

The scarcity of senior deputies, the overwhelming control of

the party leaders and exécutive committees of the procedures of

the TGNA , the rubber stamp role of the commissions, the lack of

knowledge about even the sstablished practices of the brevious
Turkish parliaments among the TGNA deputies, lack of legisliative
avtonomy of exscutive control, absence of principles and norms

that constrain the executive inm its relations with the

legislative branch of government are all indicators of the

fragile nature of the institutionalization of thea 1983
parliament. They alaso attest the fact that the ongoing process
of ihstitutiunalization of the TGNA is sevekely disrupted in
1980 and that it is re-starting all over again. What this author

has s0 far tried to do is to draw az clear a picture of the

initial stages of the institutionalization process of the .

post-1980 TGNA as possible. Being a very slow process, the
institutionalization of the TGNA may take many more decades to
develop into a stable pattern of its own. Nevertheless, I would

like to conclude that the institutionalization of the TGNA will

-4o-
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not reach a high level before the Turkish political elites agree
upon  the norms  that guide legislative conduct and the
interactions between the legislative and the axecutive branches

of government in the Turkish political system.
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Appendix

The Historical Background
of the Turkish Grand
National Assembly

In comparison to most Southern European  parliaments the
Turkish Grand National Assembliy (TGNA) has followed a different
route of development. It was founded on April 23, 1920, right at
the very 'beginning of & war of national independence. It
functioned as the major symbol of the emerging Turkish state, in
contrast to —~the Sultan and his government in Istanbul,
throughout the war of independence. Furthermore, being. defined
as the sole representative of the Turkish nation by the leaders
of the Turkish war of independence, it enjoyed the status of
being the ultimate scurce of power and the only source of
legitimate action. The TBNA functioned as the sSupreme sovereign
torce of the polity until. 1924, and fully controlled the
executive so much sao that even the government was legally
considered as a branch or committee of the TGNA, (Tunaya, 197%5:
261-262).

Upon winning the war in 1922 and after the declaration of
the Republic in 1923, a new political structure was established.
The Constitution of 1924 was designed so as to make the
principle of Separation of Fowers operable. Hence, TG6NA evolved
into a legislative body without extraordinary powers. However,
it did not transform just into a rubber stamp of legitimacy.
Nevertheless, it assumed a unique character until 1944. The
concerted actions of likeminded deputies characterized the main
feature of the TBNA of the 1924-1946 period. They shared with
the civil .and the military bureaucrats, the two other main elite
groups, every main political goal that the Turkish political
system adopted after 1923, The debates of the TGNA in the 1924
1946 period overwhelmingly pertained to matters of method or
means of achieving the widely accepted socio-political goals . of
the political system. The role of a deputy of this period was
mainly perceived to consist of the actions of an enlightened
modernizer, (Heper, 1986: 23&6-240). Concomitantly, it is
possible to observe that the deputies started to enjoy lengthier
periods of tenure during the thirties. Intra-legislative roles,
such as committee chairmanship and speakership began to be
allocated to more senior members. Fre-legislative political
careers started to play some role in the recruitment of the
deputies. The importance of membership in ' the only political
party of the time, Republican Feople’s Party (RFF), also
increased. Higher level party jobs often paved the way for
deputyship in the TGNA, (Yucekok, 1983: 10&6-110). Almost every
indicator of institutionalization seems to denate that the TGNA
was on its way to becoming an institutionalized legislative
body. '
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In 1946, a 23 year period of one-party rule ended, and a
transition to multi-party politics was inititated by the RFF
leadership. With this transition came the end of the era of
elite consensus, (Karpat, 195%: 176-195). The new poplitical
parties of the 1940s, and especially the powerful Democratic
Party (DF), did not share the same goals, opinions, and policy
preferences with the RFF leadership, on the one hand, and with
the civil and the military bureaucrats, on the other. They

‘proposed, especially to alter the Etatist economic - policies of

the RFFP, and.also revert the sociocultural policies of the
one—party era. In fact, when DP won the 1950 general ' elections
it started to follow a liberal economic program, curb the
influence of the civil and military bureaucrats in running the i
state machinery, and specifically revitalized the religious

activities. A deep rift started to occur between the RPP elite,
civil and military bureaucrats, on the one hand, and the DF
elite, the emerging middle class and the rural masses on the
other, in the early fifties. The masses that supported the two
parties were also infected by the sharp differences between the
elites of these parties and the mounting tension . between them.
As an arena of interaction between the above mentioned two

“parties, the TGNA was increasingly influenced from the existing

political tension. Gradually, the very bases of legitimate rule
began to be regularly debated by both parties and their
followers. RFFP and 1its supporters tended to disregard any
political party government or rule that deviated +from the
revolutionary policies of the 1920s and 1930s and the principles
of the founder of the republican regime, Kemal Ataturk, as
illegitimate, even though it was legally and freely elected
through competitive elections. DP and its followers, an the
other hand, contended that a legaily and freely elected
political government has the legitimate right to'rule, even if
it adopted policies that may not be very compatible with
Ataturk’s principles. Disagreements on the fundamentals of the
political regime, such as those pertaining -te right +to rule,
eventually led to the intensification of conflict between the

major political forces of the country. Student demonstrations

precipitated a military coup ifi 1960. The activities of the TGNA
were suspended for one year, for the first time in its historvy.

The TGNA of the 1930 ~ 1960 period is a legislative body of
elites in dissensus on the fundamental features and rules of the
political regime. The elite turnover is visible from the inflow
of new deputies into the TGNA after the 1950 elections. About BO

percent of the seats in the TGNA had new occupants in 19250, DF
would settle for nothing less than the +full control of the
legislative processes, as well as the executive. All

intra—-legislative positions had new incumbents. Strict party
vote seems to be the modal practice in the TGNA of the 1950s,
especially as the decade approached its end. In fact, it would
not be implausible to suggest that the TGNA of the 1950s was
overwhelmed by party politics. ¢i1@?



The constitution of 1961 was designed with the hope of
avoiding the problems of party politics of the 1950s. The
constitution makers of 1961 aimed at installing numerous checks
and balances to control arbitrary rule of the executive, on the
one hand, and devised measures to encourage participation in
politics, on the other. However, the basic difficulty of
dissipating discord over the substance of legitimate political
rule was not treated. With the return of multi-party politics
the issue of political legitimacy re-introduced itself into the
Turkish ,polity. The coup of 19260 was undertaken to oust the DF
from power. After the coup all high level DF officials, deputies
of the TGNA, and the members of the DF Cabinet were prosecuted,
and the party was closed once and for all. Apparently, DPF elite
and its sympathizers did not and could not take part in the
constitution making efforts of 1960~19461. Consequently, the
founders of a new political party, which adopted the ideas and
the symbols of DP, namely the Justice Party (JF), declared that
the 1961 Constitution was unfit for the country, and the various
positions, practices, and duties it created and allocated to
different persons and institutions were illegitimate practices.
RFF, in the beginning as a coalition partner until the 1945
general elections and'later on as the major opposition party of
the country, started to defend the 19461 constitution against the
criticisms of the JP.

The number of citizens participating in the political
process, the <frequency of conducting acts ' of political
participation and their variety started to increase in the late
1960s. Student demonstrations and clashes with the police
further destabilized the system and precipitated . another
intervention by the military in civilian politics in 1971. The
1971 quasi-military regime refrained from making re-adjustments
in the political structure and mainly amended the constitution
through the votes of the parliament elected in 1969. The 1973
general elections brought about a major change in the
distribution of votes. The re-alignment of voters paved the way
for  unstable coalition governments, {(Erguder, 1981: 5S50-61;
D=zbudun, 1981: 230-234). The crisis over the legitimate bases of
political rule was left unresolved,. anomic forms of political
participation could neither be overcome nor constrained by
institutionalized patterns of political transactions. 0il crisis
and other politico—economic crisis further drove the polity into
greater instability. By 1980 Turkey moved very near a civil war
situation. The 1980 — 1987 extraordinary regime was instituted
to re—-install political stability and multi-party politics in
the country.

~LG—
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. The major trends of the polity are readily reflected in the
TGNA. Hence the TGNA of the 1961 — 1980 period was an arena of
settled .discord between the major elite groups in the country.
The simplistic caomposition of the elite and the masses started
to rapidly change in the sixties, and more so in the seventies.
A very rigorous and sizable middle class started to emerge as
more and more of the population migrated to the cities and as
- the industrial sector of the economy dgrew. Civil liberties
provided by the 1961 constitution enabled the previously covert
religious tendencies to openly propagate and form .their. own
. political parties. The same was also true for the socialists and
- social democrats. The ultranationalist, anticommunist groups
also started to come up with their:.organizations and political
parties. Hence, the TGNA started to host political parties of
almost of every tendency from the far right to far 1left. RFPFP
declared itself to be on the left of center and latér- on as a
. social democratic party, JP emerged - as a liberal, right of
- center party, National Salvation Party (NSP) represented  the
religious right wing, and the National Action Party (NAF)
represented the ultranationalist anticommunists. These Ffouwr
political parties captured almost all the seats in the TGNA.
Except for a brief period in 1978 - 1979, Turkey was governed by
unstable coalition governments. The TGNA of the 1970s witnessed
the unceasing legislative - battles, which Ffrom ¢time to - time
evolved-into anomic forms of legislative behavior, (Kalaycioglu:.
1986b, 3-7). I would also like to note that effective
legislative opposition was hardly absent from the parliament of
the seventies. Parliamentary time table and. the legislative
agendas were considerably influenced by the opposition parties.
Questions and motions of interpellation were efficaciously used
to combat the legislative majority, to terminate legislation,
" and even to call for. vote of confidence and oust governing.
political parties, as was the case in 1978. Nevertheless, the
tenseness of political interactians in the TGNA not only
nurtured unruly legislative behavior, but also led to clogging
of legislation and even to complete paralysis of the legislative
process in the TGNA in 1980. The TGNA had lost its resilience to
-the encroachments of its environment right before it activities
were suspended by the National Security Council -of 1980.

The TGNA of 1983 started as almost a completely renewed
body. The amount of fturnover of seats in the 1983 elections was
a record of over 90 percent. This is an unprecedendent occasion
in the history of the Republic. The military rulers of Turkey
had intentionally intervened in the recruitment process to make
a fresh start in legislative politics, so that those politicians
with ‘unhealthy’ habits could be kept out of the political
process for a decade or so. The 1982 Constitution of Turkey and
the new peolitical laws are designed to further guarantee that
the pre—1980 politicians and political traditions do not cast
their ‘undesired’ influences on the new era of peolitics. The
Turkish Grand National Assembly has re-started its activities
after 1983 in a new political context. The three major concerns



NOTES

1. By "socialization process” I mean that process thraough which
a legislature’s pre—established rules, norms, and customs are
transferred by the veteran legislators to the in~caming,
freshmen legislators It has been observed that in the
institutionalized legislatures freshmen legislators undergo a
lengthy and non-random period of “adaptation" to their new
political roles, (Fennn, 196&: Chap.3; Prewitt, Eulau, and Zisk,
1966 5694F). A major determinant of the sffactiveness of this
process seems to be a low turnover rate in  the members of a
legislative body. In othsr words, the effectiveness of the
socialization process depend on the relatively few newcamers
being instructed by large numbers of veterans. As the number of
the freshmen legislators increase, it becomes increasingly
difficult for these freshmen to intermalize the pre-established
“rules af legislative conduct.—A-segend- major determinant seems
to be the "environmental" expectations concerning the roles of
freshmen legislators. An upsurge in the volume of political
participation, and a concomitant change in variety of ways in
which participation may take place, seems to lead to an increase
in the participation of the freshmen legislators in legislative
decision-making. I hava argued elsewhere that the establishment
of binding House rules is dependent on the existence of large
numbers of legislators whose tenures have been lengthy. It
appears that the formulation of binding rules and norms of
legislative conduct foolows in the wake of a lengthy period of
conflict between and cosxistence of major political parties in a
national legislature. The slow circulation of legislative elites
also seems to favorr the socialization of the new members.
(Kalaycioglu, 198&b: 19-22). ’

-

2. Article 84 of the 1982 Constitution was intended to prevent
TGNA deputies , who resign from their political parties from
being recruited by other parties as legislators, Cabinet
ministers, or for that matter as candidates in forthcaming
parliamentary elections. However, members of the Fopulist PRarty
decided to dissolve their organization and later merge with the
extra-parliamentary Social Democratic Party. Meanwhile, when the
other opposition party of the TGBNA, the National Democratic
Farty, decided to dissolve itself, some of its members joined
ranks with the extra-parliamentary True Fath Party, while others
formed the Free Democratic Party. After a very poor performance
at the polls during the 1984 by-elections, the Free Democratic
Farty was also dissolved with some of its members joining the
ranks of the Motherland Party. In short, in spite of the

-4 8-

intentions of Article 84, Turkey has witnessed the greatest -

numbher of party switchers in the TGNA during this session, than
during any previous session since its inception in 1920. The



irony is that, Article 84 constitutes the first effort in the
Turkish constitutional history, to legally prevent deputies of
the TGNA from switching their peolitical allegiances from one
political party to another before the +time of the national
elactions.

3. About 19 percent of current TGNA deputies have never served
in any previous assembly during the multi-party era. Only about
I3 precent of current TGNA deputies had previously served i the
lowar chamber of the formerly bicameral TGNA (Album of the 17th
TGENA, 1984 Table S5, xix=-uui)d. ) i

4. See footnote 1 for more information.
9« See footnote I for more information, tand also see

Falaycioglu, 19846c: 7-11).

'&6. In the late sixties a group  of Justice Party deputies

resigned and precipitated a governmental c¢risis. Motherland

"Party leaders occasionally insinuated that they may be faced
with a similar ‘'betrayal." Consequently, MP leadership has
resorted to every effort to build maximallly broad based ruling
coalition as means of forstalling such a "bhetrayal."

7. The ruling National Security Council thoroughly scrutinized
the applications of founding members of the new palitical
parties over the Spring and Summer months of 1983 and it vetoed
some of them. As a consequence a number of would be political
parties fell short of the legally required number of founders.
They could not participate in the November 1983 elections. Only
three political parties and some independent candidates entered
the political contest. The 1983 parliament was, therefofFe
initially composed of thpsa three political parties and Four
independent deputies. :

8. As already mentioned, article 84 of the 1982 Constitution
stipulates that those deputies who resign from their parties and
enter other political parties lose their seats in the TGNA.
However, the same article entitles the TGNA to pass judgement on
the status of such deputies. Thus, it might be argued that party
switching need to be properly assessed by the TGNA befare a
deputy loges his seat. Re that as it may, the TGNA has assessed
the cases of a large number of deputies whose parties had
dissolved themselves, and ruled that they may be allowed to
enter other political parties without losing their seats.

~49-~



?. The questionnaire items included the following statements
with which respondents ware requested to agree or disagree.

-~ "Pplitical party membership is a supreme duty beyand and above
evary personal need or desire."

— YIn order for the state tm ba governed and for his party to
come to pmwpr, a party member ought to devote his life to his
party."

-~ "It is incumbent upon a party member to be loyval to the
decisions of the party, even if it contradicts his own thaught
and convictions. "

- "In order to prove that his party’'s orientation and views are
the best, a party member should consider making any possible
type of sacrifice aone can think of.”

10, In fact, about 10 percent of the deputies stated that they
did not intend to seek re-election. About half the participants
in the 1984 study believe that they would not s fer
significantly if they lose in political contests. Loss was

definad in terms of financial resources, and loss of raespect in

the gyes of family, peers, and nelghbors.

11, Some deputies of the TENA have enjoysd sugh elevated social
status in their electoral districts that they have been elected
wheénever they ran for electoral office, irrespective of party
ticket. However, such deputies do not normally comprise more
than about 13 percent of the candidates who participate in any
national legislative election.

-

12, Bee the Turkish daily Milliyet, March 2, 1987, p. 1 and 6&.

“r

S. It was only possible for DLP to ferm a group in the TGNA by
the help of ex-8FF parliamantarians who, resigned from the SPP,
and founded a new political party. Within twe days of the
establishment of this new party they decided to dissolve it, and
join the ranks of DLF. It was by means of this cumbersome
operation that they wer® able to become members of DLF without
loging their seats in the TGNA. In other words, they utilized a
loophole in article 84 of the 1982 Constitution., It was also
important for the DLF to establish a "group" in the parliament,
in order to achieve the status of a major political party. This
status also helped it to air its views on the Turkish Radio and
Television (TRT), to be in closer contact with:- the press and
Fresident's office. In short, any party that controls more than
twenty seats in the TGBNA enhances its chances for the

-50-
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propagation of its ideology through a variety of mass media.

14, One should not be deceived by the number of Mjoint"
proposals of bills in the current TGBNA. All of them have been
merged with proposals made by the deputies of the ruling MP, a
process in the course of which proposals are  reshaped.
Furthermore, these proposals are submitted to MP dominated
parliamentary committees which modify drafts accoarding as
directed by the MP leadership. The ‘“"real" input of the
opposition is better gauged. by the number of Pautonomous”" (not
connected to any party group) proposals made by the deputies of
opposition parties, which are processed without amendment by
commissinns and on the floor of the TGNA. I was able to discover
only three such bills in the period between November 11th, 1983
and October 3JI1th, 1986, out of a total of eighty bills that were
adopted by the TGNA in the same period.

15. The adoption of the 1273 Rules of Ffrocedure of the TGNA,
(still in force), was the result of a  twelve 1long years of
negotiation between various ruling and opposition parties. The
1983 parliament is unable to strike such an accaord until
‘November ist, 1987 national elections.

14. The number of draft bills proposed by the government or

individual deputies is at its lowest ebb since. the inceptien of
the multi-party era in 1944. In the period between November
24th, 1983 and March 12th, 19846, a total of 532 prospective

bills were tabled in the TGNA. The samg figure is 19391 for the-

June 13th, 1977 and September 12th, 1980, which is often
retferred to as a period of parliamentary paralysis in  Turkey.

Between 1961 and 1980, tie number of bills fabled in each four

year session of the TGNA never dropped below 1500 (Ezherli,
19862 114-114). Wa have then another clear:i indication of the
.fact that the MP government is not inclined. to use  the
facilities of the TGNA in the law-making process,

17. With the exception of the Budget and Flanning Commission,
the minutes and ‘voting records of the commissions of the TGNA
are not systB@matically kept. Very occasionally the minutes of a
commissions procesdings are preserved for future reference. Such
occasions have been warranted by critical bills, as for example
the State Emplovees Act of 1970. This author has been unable +to
find hard evidence with regard to commission voting patterns.
However, I conducted unstructured interviews with five
commission chairmen, and three ex~-commission chairmen on this
_issue. It is my understanding from these interviews that votes
~are cast along party lines in the commissions, except where

L
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there is a "legal~technical" gquestion which impels cross—-party
compraomise. It is not unlike a commission chairman to informally
request the opinion of the prime minister and/or minister before
calling for a vote on a resolution. After such communication the
charman may suugest further modifications to bring the
resaolution into line with the Minister’'s point of view.

18, Ustun Erguder has Forcefully argued, in line with the
contentions of most other students of Turkish politics, that in
the fifties Turkey had a predominant party system, rather than a
two party system (Erguder, 1981: 435-4%9), At that time, DP rule
was mainly criticized for its tendencies to develop a hegemonic
ong-party rule by both the opposition political parties of the
fifties and of the military that took over the government in
1260 (Ipekgi and Cogsar, 1965: 230-238). By all appearances, the
ruling DF and opposition RPF sach acted on the assumption that
it was "the party" in a single party system. '

3
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The Seventies have been defined a3 the "decade of regionalism®
(Meny, 1982) because in many oopuntvies a regional or, move generally,
intermediate level of gavernance has been oreated ov strangthened.
Thiz proliferation of wmeso-govermments has been explained in different
ways :  as a part of the process of modernization and democvatization
{Meny, 1982; FPFasguino, 1983, as a response to the "failure of the
state" in managing social conflicts (Cornford, 1975, as an aspact of
more general decemtralist  trewnds brought about by the functional

contralization of the state and the expansion of welfare policies

(Tarrow, Graziang, Katzenstein, 1978; Brubms, 19800, as a form ot
“ayperimenting with secale® at the meso-level (Schmitter, 1984), as an

inatitutrional +tool adopted in order to increase the governability of

polities orossed by deep social or ideologicnl cleavages (Rotelli,

1974 Farneti, 1974; Ferez Diaz, 1985). Whichever the causes of these
DrOcEsses of vagionalization are, o noints SEen to be
clear : (a) first of all, these institutions have plaved a orucial

role in many polities in balancing centrifugal and centripetal forces
and  in  accomplishing specialized economio and social policies; (bl
when we speak about “regions" we are referring to a wide range of
phenomena characterized by different origins and institufional assets
(Sohmitter-Lanzalacn, 19873, Farticularly, we have to distinguish
between those intermediate levels of govervnance that are brought about

by @ process of deconcentration and those that are emerged from a2



process of decentralization (Smith, 1985, pobeath-Helims, 198B2) . The
firgt process brings about regional institutions that are merely
administrative tiers between central and local organs, peanwhile the
second process brings about regional govermments, aktnowledged by the
Constitution, whose legitimacy vests upon & Regional Farliament
directly elected by sitizens,

This difference becomes orucial when we fake into consideration
the relationship between Regional organs and organized interests. The
chavacsteristics of *his relationship tend +to vary oconsiderably
according to the different institutional nature of ragional
institutions. In  fact, in countries - such as Gpain and Italy - in
whinh FRegioms are governed by directly plected FParliaments, the
problen nf the interactions between functional and territorial
representation becomed much move relevant than in those sountries -
eych @s  Great  Britain  ov France (1) - in which Regions are only
administrative organs. In both  the types of countries organized
inkerests  interact with regional organs and these interactions Feave
not +o be necessarily more intemse in the former than in the latter

type of sountries (2), But it is only in those countries in which

1. The French situation seems to be recently changing with the
regionalist veform, approved in 1982, forecasting that +the
Regional Council should be directly elested, On the process  of
"ragionalization® in France se@ findrews (1981) and Farny-
Sadyan (1983) and, for a comparative perspective with Italy and
Spain, Meny (198Zb), Gourevitch (1F78) and Tarrow (1979).

o on  the thick network of relationships between rvregional organs
and  oraanized interests in  Grat Britain and France see,

respectively, Saunders (1983) and Hayward {1969).



Regional FParliaments exist and are endowed with autonomy, authority
and  discrsetionality that a contrast may emnevrge betwean the

erinciple of leqitimacy of territorial representation, based on "the

frotny

TOTm of general  citizen equality®, and  that of funotional

representation that is "grounded - in speaific, varied and  unequal
intensities -~ on social  and economic power derived g.q. from the
ownavship of the means of produstion® (). On the zantrary, in thoss
countries, susch us Great Britain, where there are not Parliaments at
the sub-national level, “the regional  state apparatuys Lol
ramaines immurne to alectoral control and divorced from
piluralistis processes of politiaal competition” (Saunders, 1983 . 19;

and,  hence, no discrepancy emerges between different and divergent

principles of legitimasy (4),

Given that - in a comparative perspective - the institutional
"specificity" of Italian Regions is that They are governed by a
Farliament (Regional Council) with wide prerogatives, it makes sense
to analyze more deeply the relationships between the Regional Councils

Cand their Standing Committees) and organized interests in Italy,

3 This iz quoted from the outline about “Regional Parliaments and
Organized Interests in Italy and Spain® designed for a subrojesct
to the reserch on "Parliament and Organized Intersts in  the
Frocess of Democratic Conselidation in Italy and Spain® directed
by K.v.Beyme and U.Liebert.

&, In general, corpovatist practices and functional represgntation
are  seen as a challenge to parliamentary demoarasy . on this
point see Schmitter (1984) and Drucker (1977,

%



The interest of such an analysis stands in the fact that +he
literature about interest politiecs at the regional  level in  Italy
usually refers to “"the Regions” as if they were unitary actors
neglecting the difference among the different institutional arenas
into which "Regions" are subdivided, In particular, it is  not

sufficently underlined the difference between the fa

arliament (Regional

Council) and the Exsoutive (Regional Juneta) and, however, when this

difference is taken into comsideration the Executive is privileged as
a subject of analvsis,

We know that in Italy - like in other countries - organized
interest and  regional  authorities are  involverd in contingous
interactions (%), that these interactions have increased from  the
beginning of the Seventies when Regions were constituted and that “the
increasingly  apaples interplay between reqgional interest Jqroups  and
institutions is a nrnecessary condition in allowing the regions to

pursue a region-speeific developmantal strateqgy" (Manetti, 198% . 3,

5. The literatuyre about the relationships between Regions and
organized interests in Italy is conspiauoys, but it is  not of
great interest for this  argument given that it takes into
consideration mainly the presencs of interest aAroup

representatives in public organs or the forms of participation
stated by Regioral statutes and laws, 4 very brief summary of
this literature may be found in Lanzalaco (198%) Studies of
actual interactions between Kegions and interest aqroups  are

relatively scarce. For axample, about trade unions see Reqgalia
(19873, Maraffi (1987); about business interest associations ses
Haraffi (198%5); Sitea (1981); Cazzola (198%) and uala (19837,
Some interesting ronsiderntiona about the neqglect of Italian
political scientist for the Regional institutions are supounded
in Morisi (1982),



What is less evident is the nature of these interactions and the way
in which they are affected by both fthe presence and the gperating of
Regional Farliaments. Which type of “reqional authorities® apre the
main  interlocutor of interest aroups - the members of the Ragional
Juncta, the members of tha Regional Council, pr the high bureausracy ?
Do the existence of machanisns of alectoral accountability == that
are the basic feature of pluralist politics (Saunders, 1983 . 23) ~-
cause  the emerging of piuralist patterns of interest intermediation
and policy-making 7 0r is  the presence  of Regional FParliaments
marginal and also in [taly - as in Great Britain, in France, in the
Netherlands -- do we find forms of mesg-corporatism with the  dirsect
concertation of policies between regional governments and  interest
qroups 7 Or, alternatively, does the electoral mechanism provide

channels  for clientelistie forms of exchange, instead of  an
appartunity for popular control 7 Or, firally, do these pattarns of
Region/ovrganized interests interaction vary according to the poliay

area, the interests and the gpecific Region we apre taking into

consideration 7

The aim of this rpaper is not to answer these questions but only
to suggest some preliminary vreflestions that esan be used for designing

a vesearch specifically simed at answering them,

&



The research on which what follows is based was originally aimed
at assessing  the degree of “covporatization® of the relationships
between organized interests and regiornal organs in Lombardy., The aim
was  to understand where the “decisional locus" was located, namely
whether the decisions were taken by the Executive (by means of direct
congertation with intersst groups) or by the Farliament (under the
pressure of interest groups). %o, have devoted much more attention to
the comparison of the different relationships interest groups  have
with the Executive and with the Farliament than +to  the specific
analysis of the interactions between Regional Farliament and interest

groups. Nevertheless, the results of the investigation may sugoest

something about the second topie, as well.

{3

1. The methodological approach

P . = 8 LA

The research may be subdivided into fwo phases. The first one is

concluded, the second one is at the beginning.

1. The object of the first phase of the research was  the
analysis of three decisional processes -~ characterired by different
traits -- by means of wnstructured interviews to the wmain  actors

invalved in the process and the collection of the documents  and



drafts produced turing the different phases of decision-making. Fram 2
methodological point of view I have prefarved the decisional approanh
than  the reputational one avern if in some interviews I have also
dealt with the opinions actors have about the general features of the
Region/organized interests interactions. After having analyzed these
decisional processes I have been able to identify a ‘“decisional
practise" -~ a gort of “decisional model®  -- comman to these
processes (see figure 2. on page 14},

2, During the second phase of the research, that is at the
beginning, I anm trying to test and to genevalize the results of the
first phase. In this sscond phase I am going to adopt the reputational
approach,  In fact, the object of the interviaws of this phase is  to
discuss the "decisional model® inferred during the first phase, with
some  privileged observators (members of the Regional Council and hiigh
lavel bureausrats), During the interviews I ask thenm whether the
"model” I have inferred from the analysis of +the three decisional
Processes may be generalized, whether other alfernate decisional
practizes are followed, why there are thesa variations, and so on (sae

balow) .,

The very preliminary results I am going fo present are based both
on  the first phase of the research  (analysis of the decisional
processes)  and  on the second one {interviews about the “decisional

model "),

&



The main characteristics of the decisional processes analyzed in
the first phase of the researsh are summarized by table 1 an raxt
rage. The three decisional Rrocesses differ from one anothep for five
characteristing

a)  the type of Folicy involved (distributive vs, regulative)

b)Y  the competences that are aknowledaed to Regions  in  that
specific policy area (limited vs, fylly

ol the number af interest groups that have been involved in the
decisional process

d)  the lenght of the decisional process and its effectivensss

e} the rple the Farliament had in dacision making.

The first decisinnal Process relates to the intevrvention of the
Fegion in oarder +g cope with the orisis of the steeel industry in
Lombardy  and the  constitution of a Job creation  agenay
(Rizonversider) for allocating those workers that have heen dismissed,
The decision was assentially distributive, sinee bath the regional
intervention and the Job creation agency  had  to  alloecate the
Financial resources provided by the European Community (4),
But it presents alsp some regulative aspects “oncerning the relations
among  the actors involved in the constitution of the Job oreation
agansy,

& This decisional brocess has been brought ahout by 2 decision gf
the ECC authoritiee that damaged the Italian steel industry. The
tirts  reaction +o this measure has been a collusion  betyeen
central government, business intarest associations, the Regional
Juncta  and the loeal authorities against this decision. When
they realized that they could not obtain anything from Epe
authorities, the decision making shiftred to the regional Imvel
and this desisinnal process began,

i



Table 1,

DECISIONAL
PROCESS

1.

r3

Intervention
in  steel
industry
crisis and
constitytion
of 2 job
creation
agenay

. Requiation

of business
hours of
shops and
superparkets

. Revision of

the planning
af vocational
training

Effectiveness
of decision

making

fiood outpit
but uninfended
stoone

Qutput
invalidated
by central
argans of
zontrol

fo
Substantive

Hain chavacteriscs of the decisional prosesses examined
Competence Number of
- Type Policy of Regions interest groups  Lenght of
of Poliry firea in this Policy involved in decision
firea decision making making
Distributive/ Industry No Suall 7 months
Regulative Competence
Regulative Commerce Anbiguous Small 24 months
Bistributive Vorational Full Large 47 months
Training Cospetence

1i

Output

kole of
Regianal
Parliasent

Harginal
{*Rubber
stamp")

Relevant
(Birect
represen-
tation}

Central
{Avena for
bargaining}



The second decisional process soncerns the requlation of business

hours  of shops  and supermarkets, The third decision was about  the

revision of the plan of vocational training., Also this decision was
essentially distributive, since its substantive rcontent was to
alloczate a considerable amount of money among different schools  and

agencies,

In the first case, the competenze of the Reaion are very limited,
since Regions do not have competence in the field of industrial
polizy (7). In the secornd case, the competences of the Region
ambiguous, since there is an overlapping hetween the regqulative powers
of central, regional and local ovgans In the third case the Region has
full competences since vocational training is a policy area in  which
Regions have full discretionality.

The fthird difference concerns the number of actors involved in
these decisional PTOCEsSSESs, In the first aszze, there are
esgentially two interest groups : business interest associations  and

trade unions (B). In the second process the number of interest AV OLRS

7 Regions have been able to operate in the industrial palicy arvea,
even if it does not pertain to them. About the modalities and
the motives of that see Confindustria (1981) and Dente (198%).

8. Obviously, these actors are net unitary :  there were two trade
unions (CISL  and  CGIL} and three busness associations  (fwo
sactoral  associations of steel industry and the tervitorial
sector unspecific association). PBut, in this gituation, their
strategies were not differentiated, so0 we can simply concive
them as tun  distinet actors, neqlecting the internal
differentation,

are



involved is higher than in the first one and their strategies are much
more fragmented and differentiated, The main actors are the

agsociations of small shopkeepers, the associations of department

stores and supemarkets, trade unions, lpaal and cantral
authorities (9, In the third process the number of actors involved
is very hiah : there are trade unions, asspoiations of artisans, of
tarners, of cooperatives, agency  of  wvarious kind and local
authorities.

With vregards +to the lenght and the effectivensss of the
decisional process we ocan see that only in the first case (agenay  of
Job  areation) the decisional process has been vrapid  (from  November
1982 to  July 19843 and there is an output. The interesting fast is
that the substantive content of this output has been changed during
the phase of implementation. The agewcy for Job creation
(Riconversider) should have been the "tool® of the Region for facing
the orisis of the steel industry and allocating Ece founds., But the
agency  has  heen “"eolonired? by interest groups <{(business interest
associations)  and now it directly bargains subsidies and founds with
ECC  authorities and it has displaced +the Reqion that has lost its
tunction of political mediation and divection., The other tup processes
has beern very slow and, this is the crucial point, we have no outputs,

?, The "speaificity" of this decisional process  is  that  the
decisional locus, at a certain moment, shifted from fhe regional
leval to the central onel with the direct intevrvention of +he
Ministry of Industry, This change, has been purposefully caused
by some of the actors involved, whose bargaining powver wag
decrsasing at the regional level.

13



The decisional process  about the hours during  which shops  and
supermarkets could he kept open began in May 1982 and the law wasg
approverd o July 1984 but it wag immediately invalidated by  the
Central Government Commission and fron then up to now no alternate
decision has been taken, The decisional Frocess about the vevision of
the plan of vosational training began in July 1983 and in  June 1287
the Juncta asked the Courncil to approve a Faw with which the situation
Was "freezed"  and every change had been rpostponed to the future. S5a,
also in this case no decision has bean actually taken, qgiven that the
new Juncta has decided to "freeze" the situation only bescause it has
realized that at the moment it is not able +g change the situation of
"rigidity* created by the consolidated interests of the burasracy
linked to the praviouos Juneots,

Let us now  fake into consideration the way in  whish interest
aroups  have affected these decisional processes, Two points amnerged
from the analysis

al  the decisignal eractice (as opposed to the tormal procedure)

tollowed in  the three decisional processes, in gpite of
thaeir  different characteristias, is similar. Sp ye may
sketceh out a conmon decisional “model® subdivided into szope
phases (see below:;

Ly what changed  was the relevance assumed by each phase  and

the mode in whish during each rhase interest groups  have
tried to affest the decisional process,

In figure 2 e hiave syntetized the ‘decisional node] ® o
‘practice” that ig comnmon to the thres decisional processzes, This
"model” may be roughly subdivided intg two phases

(a) the phase of zoncertation and
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Figure 2 - The "decisional practice! adopied in the fhree decisional
prosesses examined
Direct initiative of the Interest groups stimulate
single  branches of the the intervention of the
Juncta duncta in some spesifin
\\\\\\\k\ poliny area (¥x%)
The offices of the Juncta
prepare 3 draft of the act _
or write a new version of | &
the act
FHASE l
aF
COMCERTATIGN
Tornal consultation of
interest 4roups in
advisory boards (Consulte)
i)
ADMINISTRATIVE ACTS (%) ZZ////7\\\\\\A LEGISLATIVE ACTS (#x)
The act 1is submitted to The act is submitted to
the Juncta for approvation the Council,
l
|
[Foriticar parties under
the pressure of interest
qroups, may  present
amendements or  alternate
projects of law opposed to
the Juncta one (%%%) AJ
The zct is submitted to
the OStanding Commettes of
the Council
FRASE !
DF '
FRESSURE . hd
The Standing Comuettees
sk interest qTONpS
pinions and evaluations
during hearings (%%4)
The act is approved by the
(%) Couneil
{##)  seo notes om next page

{%%%)




Motes to table 2,

(%) Administrative acts are decisions of the Juncta about the
implementation of decisions taken by the Council they do  not
need a new approvation of the Council

(x%)  Legislative acts are decisions that have to be approved by the
Council

(x#%) These are the phases during which infterest groups may try  to
influence the decisional prooess

Let us examin the characteristics of these two chases,

The phase of concertation., During this phase the Juncta (10)
atter having contacted vepressntatives of interest 4rouUps,  prepares a
law design and propones it for approvation to the Regional Counzil, It
is important +fo wunderline that the form of these sontacts changes
depending on the decisional process we are taking into consideration.
Thess changes concern two variables : the initiative and the degree of
institutionalization and formalization of these contacts, With regards
to the first wvariable in some cases the initiative is of interest
groups  that directly contact the offices of the Juncta and make some
proposal,  In some other cases, the Juncta itself and its offices have
the initiative and contact interest groups in ovder to  know  their
apirion  about the proposal they are gqoing to advance. In this phase
the bureaucracy (namely the Divectors of the offices of the Juncta)
has a very important vole, since the contacts are maraged mnot by
politicians but by officials,

10, Here, for sake of semplicity, we use the term “Juneta® even {f
the subject of these actions and initistives are the single
functional divisions ("Assessorati") of the Juneta,

14



With regards  to o the  seoond variable, nangly  fthe degres af
institutionalization and of formalirzation of these relationships,
there are, on the aneg nand,  situations in whiek the contasts peaup
within specialized advizory boards (Consulte) and, on the othey hand ,
there are situations in which these contacts (or, it is hetter to say,
the most relevant contacts) are informal (143

ik

2]

phase of BrRssure.  During this phage,  the project of law is

g

submitted to the Regional Council. Folitizal parties may advance  law
designs that are alternative to that of the Juncta gr they can propone
modifications  and amendenerts, There are sops fearings during  whish
interest aroup representatives are askad to give their opinion about
the different proposals.  In order to change the content of the law it
may be that interaest groups invelve other levels gf aovernance, as it

happens in +the decisional procsszes about the business hours of shons,

the Juancta may be forced to prasent a new project,  if the projest it

presanted is npot Accepted by the Counsil, Often, during this secopd

aroues that have been involved during the first phase of conzertation,
And, a3 we shall sed later,  the phase of pressure provide a  chanpel

of  accezs to decisinn making to those interest aroups the demands of

which have not been satisfisd during the phase of concertation,

11, From the intervieuws it emerged that the formal  contacts  are
becoming more and nore  “pitygait, without any substantive

content,  and  that there is an incrasing importance of informal
contacts,  While the former type of sontacts have an BMpressive
value (tn highlight that Regions are institutions apen ig the

participation of citizens) the latter have an ingtggmggtgl value

(o sollest irformation and to huild support for g rapid  and
effective decision makingl,

15



this ‘“decisional practice" has been followed during all  the
decisional processes I have analyzed, what has changed is the weight
asgimed by  each single phase. Depending on  the lenaht and the
relevarce of each one of these phases the decisional PrOcess may
asgume  more or less “corporatist" features and the Farliament may he
more or less relevant as a “"decisional locus™, nenerally speaking, uwe
may  say that the degree of covporatization of reqional  interest
aroups/authorities interactions is greater in  those desisional
processes  in  whish  the “phase of pressure® is marginal and the
decisional output is brought about by a direct bargaining hetween the
duncta  and organized interests during the first phase and before the
presentation of the law designs to the Regional Counail. Gn the
contrary the degree of "corporatization® is lower in those desisional
processes during which the Reéinnal Council and its Standing Committes
have a orucial role in mediating the different demands and pPressuras
of interest groups and, hence the phase of pressure 15 slow and  lowng-

lasting and it is hard to reach an agresment.

G the basis of these oonsiderations we may say  that the
process  that is characterized by move "corporatist" interactions is
the  one about the intervention in the crisis of steel industry., Hers
the Regional Council had a very marginal rola, the Juncta reached a

substantial  agreement with business interest associztions before the



presentation of the law projsgct to the Councid {123, The only changes
introduced during the discussion in the fommettes concerned {a)  the
geoqgraphiz areas to which the finanoial aids should be devoted and (B
a preliminary statement in which this nesaures were dafined only as a
part of a wider intervention of the Region in the field of steel
industry (13).

In the other two decisional processes the the phase of pressure
assuped much more relevance even if the Juncta mantained its leading
role. In the decisional process about the revigion of the plan of
vorational ftraining the various actors addressed their pressure both
fo the Juncta snd to the Council asking hearings. No alternative law
projects have been proposed by the Council but the Juncta had fo
change its proposal  four times under the pressura of
different interest groups. In this decisional process the activity of
the Standing Committee has been of crucial importanae and it has been
possible the collect the letters by seans of which different intevest
groups asked to have an hearing. In many o0f these hearings was present

also the representative of the Juncta {("fiasessore"), The Commeitee has

baan really an arena for discussion and
pargaining, The interesting point is that interest
2. Business interest assaociations (in particular the sectoral nnes’

were directly invelved in writing the draft of the law,
providing the Juncta with information about the areas in orisis
and the number of workers that are going to be dismissed.

13, The main aim of the opposition and trade unions was fo  avoid
that the Junsta used ECC founds in a clientelistic  way,
financing the areas vhere the majority parties collect  their
electoral suppaort.
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groups tried to influence the decision divectly without the wmediation
of political parties.

Also  in the decisonal prossss about the husiness hours of shops
and supermarkets, the phase of pressure has bheen important. This
decisional process is mentioned as ope of the most hard and harsh
conflicts of interest betueen different interest groups in the life of
Lombardy Region . The confliect was between the association of small
shopkeepers (Unione Commersianti}  and the association of large
drugstores. The latter was supported by trade unions, too. Tun factors
characterize this decisional process, First of all, interest groups
have involved also the central organs of the state that invalidated
the regional law approved by the Courncil, Secondly, some  interest
garoups  have  resort to their direct representation in the Regional
Farliament : the President of the Standing Commetter of the Council
that follows this decisional process is also the Fresident of »
provineial  association of shopkespers (Unione Commercianti) and  the
Vice-Fresident of the national one. 6t the end of +the decisional
process,  when  an agreement was found and the act was ready for the
formal approvation, the FPresident of the Commettee changad  the
content of the law {(favouring small shopkeepers), so that the Council
approved a  law different from the one consertated with  other

interest groups (14).

14, This ‘“manouvre" has been the subject of many articles of
newspapers and can be "reconstructed® on the basis of different
drafts of the act.



As  a reaction, the association of supermarkets and departmnent staores
made its pressures upon the Ministry of Industry and the ant Was
invalidated, So the decision making (or, better, the non decision

making) shifted from the regional to the central level,

Obvioulsy, it is not possibile (and correst) to generalize on the
basis of the analysis of three decisional processes, S0, after having
idntified this sort of "decisional model" (figure 2), it has heen
submitted to  some privileged observators in the sesond phase of the
investigation, and we have agked them, on the basis of their
gxparience

a) whether fthis model rould be aeneralizad
b)Y whether sometimes there are variations

2} to which factors these variations are due,

The answer to the first answer hag been substantially
attirmative., dMore or less all the decisional procgsses  {in  the

wperignce of the actors interviewed) follow such a practices,

The Farliament is under the stpremacy of the Executive and its
function is only to Fpprove or amend its proposals.,  Interest groups
wse  pultiple channels of ageess to decision making and they address
their pressuras bath to the Junota and to the Farliament, But, and
this is the crunial point, they resort to the latter anly if they have

been unsuccessful with the former., The main intarlooutor for interest

groups is the Junota and the Farliament has been defined by one of the

2



actors intervied a sort of "Court of Appeal" for those interest groups
that do not see theip demands satisfied in the phase of concertation,
To  intevact with the Farliament is a2 sort of ‘second best" splution
that interest groups adopt when their position ¥iz 2 vis the Juncta is
too wesk., From the interviews it emerged that the Council VEry rarely
hlas  the legislative inititive : the Iegislative action of the
Farliament is aimed at contrasting or stimtlating the initiatives of
the Executive, Sometimes the Council and the pppasition advance some
proposal, and they may be alsg approved, But they are inplenented only

if the Juncta agrees with them. Otherwise the decision, even if

approved by the Counail, is very hardly implementsed,

With vragards with +the second  question the ansyer has been
atfirmative, too. There are variations with respect to this podel
sometimes the decisional practices followed are slightly different
from the ‘“decisional model"  emerged from the analysis of the first
three decisional processes, And they may consist of +wo independent

variations

a2l a denreasing importanze of the Juncta as an interlocutor for
interest groups and

b} an increasing importance of the Farliament and, particularly,
of its Standing Committess,



Let us examin these two eveniences and the factors +hat My
axplain why do they ocour (third question?

aj The Regional Juncta losses importance as an intelooutar for
interest groups when it is crossed by deep politisoal cleavages  and
the political phase is characterized by an high degree of instability.
In this situation -- and it is Just what is happening in these months
~= the Juncts losses  importance but that brings about not  an

increasing relevance of the Farliament but, more simply a legislative
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In other terms, a decreasing relevance of
the Jungta as  an institutional interlocutor is not replaced by  an
increasing importance of the Regional Farliament,

b} The Regional Council tends to acquire more importance and tg
hecome 2 relevant interlocutor for interest groups in three different
situations

(1) when interest groups are weak both from a political
and an organizational point of view., In this case, they make pressure
an political parties and on their representatives in the Council., In
other terms, the Council and its Committees become more important whern
interest groups that are rowerless and unstrucured are involved in {or
atfected by) the decisional pracess.  Obviously the wasakness of
political  actors is not “given" but it iz a dynamiz  variable, For
example, frade unions wepre the main interiocutors af the Juncta till
the end of +the Seventies, then their power is decreased and  the

relations with the Council (the opposition) have acquired importance.

1
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{2 The second occasion in which the Council is a relevant

=2

interlocutor for  interest groups (and this pagint must be npore

it is very important) is when regional laws

i~

carefully examined, sinc

forecast that a large amount of money has to be alloscated., One memher

of the Council we have interviewed told us that to determine the

is systematically changed within the Committess and these
modifications in the distribution of resources are more frequent than
the modification in the substantive sontent of the laws. The Regional
laws about those policy areas in which interest groups are nore strong
and active concern Jjust the distribution of large amounts of financial
vesources, In this situation it is eslear that it is vaery iapaortant the
direct representation of interest aroup into the Regional Couneil
(ramely interest group office holders that are elested members of the
Council), sinze it provide a direct access to the Committees and,
ence, to the distribution of resources.

This sort of "division of labour® or of “political  euchange”
between the Juncta and the Committees (the Council recagnizes the
prerogative of Jegislative ipitiative to the Juncta and the Junota
agrees  to bargaip the iwplementation of laws  and hence,  the

distribution of resources with the Committess) has been Mplicitly

formalized and istitutionalized as a decisional practice during the

period 1973-197¢9,
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{3} Another situation in which the Council acguires more
importance is when the Juncta is not able to reach an agreement with
all the interest groups during the concertation phase. The Committees
bezome an  important arena for bargaining when there is a strong and
deep conflict of interest and the Juncta is not able to  vesolve it.
Meanwhile, when the Juncta submits to the Regional Council 2 law
design with the full comsensus and the support of interest groups, the
"margin of manouvre" of the opposition is very limited and the vole of

the Counail is maraginal.

3. Some Tentative Hypoteses and Bgend:

for Researczh

The above results are got from only three sase studies and =2
limited rumber of intevviews. So, what we have sketched can not be
considered a "map” of the relationships betueen Regional Farliaments
and  organized interests in Lombardy, but only a first “ewplovratory®
and  fpreliminary® phase aimed ab identifying further phases of
resgrach.

Iin figure 3 on page 2% it is shown a possible typology of the
interactions that interest groups may establish with regional
political actors in order to affect decisional processes,. It is based
on  two analytical dimensions : the first one concerns the naturs nf
these interactions, namely the differencze between procedural {or

processual?  and institutional (or structural) intevactions, the second
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dimension concerns the inferlocutor of interest qgroups., The main
interlocutor may be the Farliament, political parties or the
Executive, It iz +p important to underline the sriterium adopted tao
distinguish the relationships with the Farliament with those with
other interlocutors. We have considered as a relatienships with the
Farliament only those in which interest groups  iwnteract with +the
Regional Council,or with its Committees, as a whole. It is impartant
to distinguish the Parliament as an institution from the ‘“partg®
(individuals nembers of *he Council or political parties! of Wwhish it
is made.

The questions that a reasearsh about  the relations between
Regional Farliaments and organized interests should answer are
essentially four

1. Under which conditions do  interest aroups  choose the
Farliament as an  interlocutor in arder to influenze the decisonsl
brocesszes 7 {find, conversely, when do interest aroups  choose  gg
interlocutor politiecsl parties and the Executive 7)

2., In those situation in which interast aqroups  choose  the
Farliament as an interlocutor, which chammel (direct representation,

hearings, legislative initiative,ete.) do they adopt in order +n
interact with it 7 Bnd whick channel do they adopt when they choosse

-

athar interlocutor 7

3. Which factors may affect this choice 7 0r, in other terns,
undeyp whish conditions do intgrest AV OLpS choose divect
representation, olienteligtic sehange, lobbying, heraings ,ate. as a
chiannel of intevcation with the Farliaments 7

&, Which are the effects of these different choices on the
operating of the Regional Farliament 7 Movre precisely, which of these
ditferent channels of interaction weasken and hindepr the function aof
electoral sontrol and accountability 7 fnd which of them stranghtan
and foster it 7 Or, in theoretisal termns, whizh types of intaraction
emphasize the principle of legitimacy of territorial represantation
and which one sacvrifice it 7

bt



In order to answer these guestions we have to compare {(in an
wtensive or  intesive way) different decisional processes. On  the

basis of the preliminary investigation about Lombardy we may identify
some  oriteria  and hypoteses that may be used in order to di  this
CORMPATLIEON,

1, The first hypotesis we may advance is that a  direct
relationship exists between the lenght of the decisional process  and
the relevance of the Parliament in the decisional processes,  The
decisional process about industrial policy is rapid and the Regional
Farliament is marginal, while the Executive has had a crucial role,
The decisional process about the plan of vacational training is very
slow  and the Cowmittee has playved a crucial role in mediating
different interests. So we may use the lenght of the decisional
process  as asn indicator (for extensive analysis) of the relevance nf
the Regional Farliament in the decisional process.

2, The second hypotesis we may advance iz that a relationship

#ists between the relavance of Farliament and the competences  the
Region has in a given policy area, The wider the diseretionality of
Regions and the greater the resources available to them are, the more
the wmediation (and probably the control) of the Farliament acquives

reievance. We have seen that the decisional process  concerning

industrial  poliscy -~ namely » policy area in which Reqions  have no
sompetence  -- has  been  the more feovporatized”,  meanwhile in the
decisonal process about voocational training -- in whizh Regionas  have
full  competence -- the Council had a2 cruacial funation. In an

vy
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intermediate position we find the decisional process  about  the
business hours of shops, that pertains to policy area in which the
competences  of Regions are ambiguous., It sould be interesting +o
compare  policy  areas  in which Regions have full compatence  (e.qg,
health policyd  and policy aresas in whick Regions have no competence
(2.9, industrial pPolicyy,

3. A third hypotesis that we may infer from this preliminary
inguiry is that the interactions with the Farliament and its Standing
Committes are much more important fovr those interests that are weak op
ot structured  and erganized than for strong  and  well organized
interests, So we aould conpare decisional processes characterized py
the presence of weak interests with decisional processes in which anly
strong  interest are involved,  Op, viceversa, we oguyld cofpare  the
“pressure politice® adopted by these two different types of interests,
There are +two indicators that may be used in extensive analysis ip
order to understand which strategy interest aroup are using, The first
one  is  the number of fiearings that intersst groups  have euplictly
asked. The second one is the number of lay projects alternative +o
that of the Juncta +that political parties have advanced,

b Put, as far as regards the characteristios of the interests
invelved, I  think that another variable has to be taken inta
consideration, namely their degree  of “"colonization® on interest
groups by political parties., Tt is known that in Italy in some sectorg
(e.g., artisang, shopkeepers, farmars) thers area different
associations, that are controlled by different palitical parties,
Other interasts (8.4.,business and, to a lesser extent labour)  apre

g



less  “permeable” +g party differences., So we may hypotesize +that 1
relationship exists between the patterns of interaction an  intersst
group  has  with the Parlisment and its degree  of "ecolonization® by
politizal parties. Hors precisely, for example, we may assume (and the
empirical evidence sesms to corroborate this hypotesis) that direct
representation of interest groups into the Regional Parliaments is 2
pattern of interaction that is choosen by those interests (such us
shopkespers or artisans) the associations of which are more linked to
spanifie politiscal parties, Those interssts that are more
"impermeable®” fo party Loyalty and differentiation, may adopt other
patterns of interaction. 50, another indicator that may be adopted in
order fto understand the interactions between interest groups  and
Regional FParliament is the number of direct vrepresentatives of

interest groups in the Council,
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