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AGEND

Unless otherwise noted, the
seninar will be held at the
Policy Studies Institute
1/2 Castle Lane, London.
(A block and a half from

Friday, March 21, 1980

.00 s.m,

10.30 a.m.
11.00 a.m.

12.30 p.m.

Buckingham Palace.)

Federalism, Regionalism and Supra-National
Integration

Speakers: Ronald L. Watts, Principal
' and Vice-Chancellor of Queens
University, Kingston, Ontario

and

Gordon Smith, Senfor Lecturer
in Government, London School
of Economics and Political Science

This session will focus on the definition of
the problems posed to nation-states by the
rise of regionalism and supra-naticnalism.
In particular, it will examine the extent
to which federalism has accommcdated and
can accommodate regional decentralization
and integration. it will also focus on the
problems for the nation-states by the rise
of regional cultures, inflexible political
structures and multi-national economics

and the ways in which different federal
structures might resolve or contain these
prebiems.

BREAK
Continuation of Discussion

LUNCH (at the Policy Studies Institute)



2.30 p.m. Regionalism in Europe

Speaker: Jacgues Vandamme-
Professor of Public Law at
Louvain University, Belgium

This session will explore the extent to
which the rise of regionalism in Europe
is based on unique situations within each
country or on common circumstances across
a8 variety of countries. It will also
expiore the extent to which regional

- pressures might usefully be accommodated
by a federal structure, or by some form
of devolution of power.

§:00 p.m..  BREAK

b:30 p.m. Regionalism in Canada

Speaker: Raymond Breton, Director of
- the Ethnie and Cultural Diversity
"Program, Institute for Research

Public Policy

Are the factors causing the increase of
Canadian regionalism unigque to Canada or

part of large, international trends? VWhat

is the heart of Canadian regionalism,
particularly as experienced in the Maritimes,
Quebec and western Canada?

6.00 p.m. Adjournment

7.45 for DINNER (at St. Ermin's Hotel, Caxton Street,
8.00 p.m. London, SWI!)



Saturday, March 22, 1980

9.00 a.m. Supra-National Integration

Speakers: Helen Wallace, Lecturer in
Public Administration at the
Civil Service College, London

and

Denis ‘Stairs, Professor of
Political Science, Dalhousie
University, Halifax, Nova Scotia

This session will focus on the impact which
supra-nationalism is bhaving on the United
Kingdom and other member-states of the
European Economic Community. It will compare
this with the issue of continentalism and

its future in North America.

" 10.30 a.m. BREAK

11.00 a.m. Continuation of Discussion.
[
El
12.30 p.m. Sandwich lunch at the Policy Studies Institute
2.00 p.m. The Vay Ahead

This session will try to bring together
the results of the previous four sessions
to examine questions such as:

- Is the nation-state evolving into a
superior (?) form of federalism?

- What are the economic consequences of
disintegration or integration?

~ What will the future role of political
parties, constitutions, private interest
groups be?

- Agenda for further research

4,00 p.m. Adjournment.
5.00 - 7.0C pm The Canadian High Commissioner, Mrs Wadds,
’ ‘ is offering Drinks from 5 - 7 pm, at

1z Upper Brook Street, London Wl.
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During the last two decades, regions seemed to have acquired an
increased importance in Canadian econoﬁic, politicél and cultural life.
This increased importance manifests itself in the organization of
various kinds of activities and in the socio-political rhetoric. What
are some of the factors underlying this increase in regionalism? Which
foreces act in the direction of'regionalism and which one's against it and

why 1is it that the former tend to predominate over the latter in recent years?

In order to address this question, it is important to indicate the
conception of "region"” and "regionalism" adopted for the analysis pre-
sented in this essay. That is to say, it 1s necessary to identify what
is sociologically meaningful about the regional reality. Indeed, the way
one approaches thaf reality, the dimension one sees as significant in it

determine to a large extent the subsequent search for explanations.

Once the kind of phenomena that region and regionalism represent
have been discussed, an explanatory framework will be formulated and
used to identify some of the events and circumstances in Canadian economic,
poliiical and cultural life which may account for the recent re-emergence

(1)

of regionalism,

- It seems useful, then, to begin with the question "What is a region?"
Although the word "region" is used quite frequently, it is not a concept
that is easy to use in an analytical discourse. It can have different
meanings partly because there are a number of ways in which regions can
be defined. Regions may be delimited on the basis of certain population
characteristics. This is relatively easy and clear when there are identifiable
linguistic or cultural traits that distinguish the population of an area.
However, fairly homogeneous populations may also be divided into regions
defined along other dimensions: political or administrative divisions,
feature of. the natural environment such as mountain chains, or type of
terrain, historical circumstances such as sequence of settlement,
previous occupation by other people and the like, For planning purposes,

regions may be delimited in terms of level of socio-economic development or

(1)Fox (1969) shows that, historically, Canada's political life
has experienced movements back and forth from centralism to regionalism,



the predominant type of economic activity (é.gc resources extraction,
fisheries, manufacturing, agriculture) or for the administration of
programmes or the delivery of services. Regions may also be delimited

in demographic terms, such as population density.

These different criteria may all have some validity and usefulnesso
‘They may not, however, all be equally appropriate for an understanding
of regicnalism and of its variations from one place to another or from
a period of time to another. Therefore, in order to proceed further
‘with the notion of region and with the identification of its relevant

components, it is necessary to specify what is meant by regicnalism.

On the one hand, regionalism is sometimes used almost synonymously
with region as when '"growing regionalism' is used to denote the
increasing importaance of regions in a country. On the other hand,
it is also used to signify a socio-psychological and political reality.
As a socio~psychological phenoﬁenon, regionalism refers to a set of
attitudes and feelings: an identification with an area; a sense of a
certain distinctiveness from other areas; an attachment to a territory,
its people and institutions. Tt is the result of the process whereby

a particular geographic space is transformed into a social space,

that is a space imbued with meanings and emotional connotations not

attributed to cother spaces,

Regionalism 1s also a politicaliphenomenon: not in the sense of
electoral, governmental, or administrative units (these are political
or administrative regions), but rather in the sense of collective behaviour.
More specifically, interests — economic, pelitical, cultural - can be
defined and articulated in regional terms. When the matters that become
political issues are those that are perceived by the relevant actors
as pertaining to a particular area, we have a manifestation of regionalism:
when political conflicts concern the allocation of resources among
reglons, we have a manifestation of regionalism. Regionalism, then,

is partly a frame of mind that leads to the identification of circumstances
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and events related to the condition of a region, and partly a process

whereby these circumstances and events are mode into regional issues.

It is clear from the above conception of regionalism that we must
adopt a view of region that is meaningful'for the pecople involved
(elite and non-elite) and not one that is necessarily useful for planners,
economic and social analysts, geographers, or geologists. Region refers
" necessarily to territory or geographic space, that is to a natural
environment in which a population pursues activities, carries out
transactions, and establishes social bonds. A1l human activities
either take place in relation to the natural environment or are circum—
scribed within territerial boundaries more or less broadly defined. The
natural environment provides resources and pessibilities as well as
obstacles and limitations for the pursuit of activities. Moreover, people
carry out thelr activities and transactions individually, in.groups, or
in organizations. This means that it is not only individuals that are

tied to a particular territory, but groups'and organizations as well,

If we were to represent on a map all the interactions -- transactions,
communications, conflicts, collaborations, and so on -- among individﬁals,
groups and organizations, we may observe a number of clusters within
which the density of interactions is relatively greater; that is, we
would observe that individuals, groups and organizations in the
geographically delimited clusters have substantially more relationships
among each other than with those located in other clusters. It would then
be possible to draw lines that would identify regions and sub-regions.

Of course, there would in all likelihood be segments difficult to locate
in one or another cluster, at least in so far as certain transactions
are concerned. In other words, the boundaries between regions may not
be clearly and unambiguously identifiable. In short, regions refer to
the territorial patterning of activities, interactions, and social

organization.,

There is another important way in which the territory may be divided:
into areas of jurisdiction, that is, areas to which the exercise of

authority is restricted. Authority frequently has territorial limits
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either in the case of companies with offices or blants in different locations,
in the case of political institutions, especially when it has a federal form

or organization, and in the case of associations such as labour unions,

Usually, the network of communications and transactions and the area
of jurisdiction do not exist indepeﬁdently of each other. On the one hand,
the interotrganlzational system and the patterns of'relationships (exchanges,
conflicts) that take place in it may contribute to define the political:
boundaries and the nature of the political system. For instance, it has
been pointed out with regard to federalism that:

"In all developed societies there are groups striving to

secure governmental actions that they perceive to be favourable
to their aspirations and interests. Federal governments can be
sustained only in societies which are themselves federal, that
is societies where pecople believe that their interests in
respect to a number of important matters are specific to
geographical divisions of the country rather than to the
country as a whole. On the other hand, federalism has

little relevance if the major incidences of political
differentiation relate to class, religious, occupational or
other groupings which are not territorially located”  (Smiley, 1970:5).

On the other hand, once established political institutions and areas
of jurisdiction may become a significant factor in the territorial arrange-
ment of activities and relationships and, thus, in the territorial definition
of interests.(;)

Such considerations underscore the importance of thinking in terms of
inter-institutional transactions and linkages. If we focused on any one
‘organization, we would observe that in-order to understand its situation and
the behaviour of its members we would have to consider the other organizations
that it relates with: competitors, suppliers of raw material or technology,
the business association of which 1t is a member, the labour union(s), the
government as policy-maker, allocating body, regulatory agency, and service~

provider, political parties, churches or church-related groups, citizen

(l)On this matter, see in particular Simeon (1975), Black and
Cairns (1966), Cairns (1978), and Kwavnick (1975).




groups such as environmentalists, the media, educaticonal institutions

and so on. All these orgaﬁizatians do not have an equal importance

for the behaviour of the focal organization; it depends on such things

as the issue and the amount of resources they control of the influence

they wield i1n the community. Of course, 1f the focal organization

is a TV station, the set of relevant organizations will be partly different
than if it is, say, a university., But both are part of an Inter-

organizational system.

A region is an agglomeration of such inter-organizational systems:
it is a configuration of partly competing, partly interdependent interests
rooted in the ownership and/or use of a land and its resources and in
the institutional system by means of which individuals and groups function
in that particular environment. There are two key elements here: the
profit potential of a particular piece of lund or of a particular
organization and the patterns of interdependency whereby that potential
is affected by surrounding pieces of land and organizations:

"If there is a simple ownership, the relationship is
straightforward: to the degree to which the land's profit
potential is enhanced, one's own wealth is increased. In
other cases, the relationship may be more subtle: one has
interest in an adjacent parcel, and if a noxious use should
appear, one's own parcel may be harmed. More subtle still

is the emergence of concern for an aggregate of parcels: one
sees that one's future is bound to the future of a larger area,
that the future enjoyment of financial benefit flowing from

a given parcel will derive from the general future of the
proximate aggregate of parcels. When this occurs, there is
that "we feeling' (McKenzie, 1922) which bespeaks of community"
(Molotch, 1976: 310-311).

Molotch writes in terms of parcels of land; but I feel organizations
should be included. It is then possible to consider regions as systems
organizaticnal and land-related interests on which the well-being of certain
individuals and groups depends. These interests pertain to the benefits
that may accrue from natural resources, to the richness of career

opportunities, and to the bases afforded for the exercise of power,



Two words of caution should be mentioned concerning the view of
the region as a system of interests. First, the notion of "interests"
should not be taken in its narrow sense to refer only to economic conditions,
It includes social, political and cultural components as well, Indeed
institutions, whatever their dominant features, embody all these different
elements, A business firm,‘for instance, iInvolves in addition to the
economic factor social elements such as the relations among its personnel
and those with the community, It has cultural features since it operates
with a particular language, is based on certain values concerning, for example,
property, the environment, authority, human rights, and has a culturally
defined style of management. It is also political in the sense that it
is affected by governﬁental decisions and therefore has an interest in
attempting to influence those decisions. The same could be said of all
institutions: each involves economic, political, social and cultural
interests, although the particular mix usually varies from one

institution to another.

When a region is culturally distinct from the others, the cultural
factor tend to be more salient, especially if the region is in a minority
situation vis-a-vis the others. This feature of the regional system of
intefests is particularly important in Canada with its culturally

and linguistically defined regions and sub-regions.

Second, it is not assumed that the regional interests are of equal
importance to all the groups and categories of people in the regionm.
Elites usually have more at stake in the conditions of institutions than
non-elites. When certain kinds of benefits flow to a region, there may
well be conflicts -among groups and classes over the distribution of
these benefits. We are not assuming homogeneity of interests within a
region; rather, what is argued is that a region represents a system of
interdependent interests in interaction with interests located in other
regions. In other words, events (e.g.. a policy) can occur that will
affect the region qua region so that a wide array of groups and organizations
benefit from them (or lose, depending on the nature of the event), albeit

i
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in varying degrees. Sometimes the same events will favour certain groups
but disfavour others in the same region: another manifestation of the

interdependence of interests.

If one looks at the Canadian situation from this perspective, it
appears fairly clear that the significant regional units are the provinces.,
In the literature, one frequently reads of six regions (The Atlantic
Region, Quebec, Ontario, The Prairieé; British Columbia, The Northwest
Territories), sometimes reduced to five by grouping British Columbia and
tbe Prairies as The West, or to four by referring to Ontario and Quebec
as Central Canada, It seems however, that the configurations of ecological
aﬁd institutional interests have a piovincial basis, not a regional one.
That is to say, there is not much of an interinstitutional system
organized on a regional basis, if we mean by "regional" a group of 2, 3 or
4 provinces, There may be similarities of interest among a group of
provinces and thus a basis for alliances among them in order, for instance,
to put pfessure on the central government., It seems, however, that in
most instances,‘the "common" pressure is actually an identical, but
independent reaction to a particular federal gesture rather than a concerted
response, In this essay, region and province will be used interchangeably,
The significant patterns of transactions -- interindividual, intergroup,
interinstitutional -~ occur at the level of the provinces and not of

groups of provinces.

This is the conclusion that Fox reaches after an analysis of the
political situation during the 1960s:
"Regionalism is a concept capable of many definitions, but if
one adopts the common interpretation that it implies, the grouping
together of provincial areas for common purposes, there is little
evidence that this has yet happened on a grand scale"
(1969: 28),
This statement strikes me as a fair description of the contemporary
situvation. Moreover, I would extend it to the entire interinstitutional
systém and not limit it to the state apparatus. Little grouping together

of provincial areas is emerging.

X
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One source of regionalism, then, 1s the presence of institutions
in interaction with a particular natural environment. In other words,
it is difficult to think of regionalism unless there is a geographically
clrcumscribed system of interests at stake. This is a necessary condition
for the emergence of regionalism as a socio-political phenomenon.‘ It is
not, however, a sufficient one. In ofder to identify additional determinants,
it is useful to,turn<to the factors that can affect the system of ecological
and organizational interests that a region (province) represents; that is,
to the factors that impinge on its maintenance and growth as a system

of property, a set of career opportunities and a power base.

There are several such factors some of which are internal tc the region,
others external. Among the internal factors are "the quantities (per
caplta) of labour, capital and natural resourceé allocated to the productive
processes; ... the quality of the factors of production, i.e. improve-
ment in labour quality through training, education and job experience;
improvements 1n efficiency of capital through technological change; and
improvements in the resource base through new discoveries, new exploration
techniques and through acquisition of new resources'; and the organizatioﬁ
of the allocation of resources to the production process (Dodge, 1979: 1-2).
There is an abundant literature that pertains to these factors and

underscores their importance.

I would like, however, to emphasize the importance of '"external"
factors in fostering regionalism. This includes the circumstances
and events that occur in other regions and the resulting pattern of
interregional relationships. I would like to argue that regionalism has
“to do primarily with the place of a region in this interregional system
and that Internal factors such as those mentioned above are important
only in so far as they are affected by external circumstances and have
an impact on the relative position of a region. For instance, the
scarcity of natural resources, a high rate of unemployment, low incomes
are not likely to trigger regionalism. Socio-political movements or

interest group activity may emerge to correct the situation, but these
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will not have a regionalistic character unless the situation is perceived by

the result of external events and circumstances.

To a considerable extent the modern enterprise 1s a multi-
organizational entity: it has production units in several localities,
régions or nations. An important characterisite of such multi-
organizational system is that they usually involve a physical separation
" of the decision-making (at least at the policy if not at the operatiénal
level) from the production units. The latter are dispersed across geographic
areas while control over organizational resources and their allocation ‘
i8 centralized in a particular location. The modern multiregional enterprise
(within or across national boundaries) is a highly integrated form of
organization with central direction as one of-its distinguishing features.
To the extent that a skewed distribution of organizational control exists,
one can expect implications for the strength and growth of the institutional
systems of the variocus regions. The existing distribution of control,
however, may not remain a static phenomenon, Indeed, it will be argued
later that phenomena such as regionalism (and nationalism) are in many

ways attempts to bring about shifts in that distribution.

The dissociation between control on the one hand and production
of goods or delivery of services on the other may occur in the private, semi-
public (voluntary associations, non-profit organizations) sectors as well
as in the public or governmental sector. In other words, in all three
sectors, a deconcentration of production or delivery functions may

coexist with a centralization of control.

In the private sector, major policy decisions are made by the
corporate elites in the basis of criteria, policies and considerations
that pertain to the enterprise as a whole and not necessarily to the
particular locality(ies) in which it has plants. In the semi-public and
public sectors, something similar takes place, except that the process is
complicated by political factors such as the distribution of voters,
the power of varicus interests groups and, in federal systems such as in

Canada, the division of powers and responsibilitiles between levels of government.
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"Political® factors are no doubt present in the private sector as well,
in the sense that decisions are not made on purely technical and market
consideration; but political factors certainly predominate in the semi-

public and especially in the public sector.

The private sector makes decisions concerning the location of plants;
the size of investwments in various areas; the location of research and
development activities; the renewal of resocurces (e.g. reforestration);
and so on. Voluntary assoclations and non-profit organizations make
éimilar decisions concerning the location of their activities and
services; concerning the problems to which they give priority in their
programs -~ problems ‘that may have differential relevance for the various
reglons; the expansion or contraction of their regional offices; and other

similar decisions with a regional impact,

Governments also made importanf decisions concerning, for instance,
the location of its planning centers as well as its various operational
units whether they involve service delivery, administrative functions, or
research activities, Governments can devise policies aimed at encouraging
the development of an entrepreneurial class. Governments can establish
banks and other industrial investment institutions to foster the development
of industry — and a large number of countries have done so. A
govérnment can establish enterprises of its own. It can grant exclusive
franchises to certain industries, that is permitting and protecting a
monopoly., Governments can-also subsidize industries directly from tax
revenues or through tax privileges and tariffs, Goverﬁments alsc make
decisions about transportation and communication networks which are crucial

for location as well as the amount of investments,

In other words, the policies and actions of private enterprises,
semi~public organizations and governments affect the system of opportunities
and constraints within which people in the various parts of the country
operate, That is to say, one's career opportunities, the benefits one
obtains from the expleitation of natural resources, and thus the degree
of well-being and éecurity one enjoys i1s partly dependent on decisions made
outside the region., This may be a matter of reality, of the way reality

is perceived, or both,
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What 1s likely to happen when such a situation prevails?
0f course, 1f the externally made decisions based on "market"
considerations (including the '"vote market') have positive effects on the
regional institutions and on the flow of benefits to the region, the
reaction is likely to be positive. It may consist in a greater attachment
to the nation (nationalism) or to the North American community (con-
tinentalism); "Isn't it greater to be part of this countryl!" "If it
wasn't for that company or for the federal government, our situation would
not be as good as it 1s!" Statements of that nature are voiced in Canada.
There exists in certain segments of the population the sentiments that

one's region benefits from its membership in the interregional system.

_ In other segments, however, regionalistic themes are voice arguing
that the decisions have been detrimental to their region. Basically,

three themes can be identified in the various regionalistic criticisms:

@) that the region has been exploited; (b)‘ that there has been a neglect
on the part of the national iInstitutions particularly those that could
have been expected to do so, namely the governmental ones to contribute

to the strength and growth of the economic and cultural institutions

of the region; and (c) that the national organizations have not only
failed to participate significantly in the regional institutions - building

process but have sometimes contributed to their weakening.

A-few illustrations of each category of regionalistic criticisms
will be presented, It is beyond the scope of this essay to make a complete
inventory of all the relevant behaviour of the "national" organizations
- whether they be federal government, the banks, business corperations,
labour unions, political parties, churches, or various non-profit
organizations. The expressions of discontent are no doubt selective
in the "facts" and events they identify as objects of concern. This should
be no cause for surprise: socio-political movements usually arise not to
land a particular situation of fact but to change it in some regard or
other., There is thus a focus on "problems™. Of course, counter movements

may arise to preserve a situation against those who want to change it.



-12-

The exploitation criticism is made in relation to different parts
of the country, but perhaps most forcefully with regard to the settlement
of the West. Much evidence is marshalled to support the argument that
this settlement was carried out in such a way ag to serve Central Canadian

interests:

"C.B. Macpherson (1953) has aptly referred to the Prairies

as an 'internal colony' of Canada. High tariff barriers on
‘manufactured = goods protected eastern industrialists but forced
Prairie farmers to pay inflated prices for their implements.
Fredght rates were arranged so as to discriminate against the
West. The entire marketing infrastructure was monopolized by
eaatern interests who could therefore to some degree set the
prices paid for wheat and beef. Credit was controlled by
eastern banking houses which charged seemingly exorbitant
interest rates. It was largely in reaction to these facts
of western life that populist political movements emerged'.
(Brym, 1978: 341).

Not surprisingly, there was an almost complete absence of regional
development policies at the federal level up until fairly recently.,
Careless (1977) points out that active state iIntervention in economic
development was not part of the prevailing economic theories and social
ideology on which governmental policies and actions were based. Assistance
was provided to the less developed provinces so that their standard of living
would not be too far under the national average. But these were com—
pensatory policies; not developmental ones. In addition to ideological
factors, there were also real interests involved, interests that favoured

compensation rather than developuent in the non-central regiouns of the country:

"Ontario rejected the federal government's claims that its
Incentives were neutral and simply confined to labour market
adjustments; instead it argued that federal policies were
diverting the natural and most efficient location of industry,
labour, and capital. It warned that the "welfare" ADA(L)
policy would impede efficient overall growth ... Ontario's
objections became more vocal after the Area Developrent Agency
was replaced by the Area Development Incentives Act of 1965

and subsequently by the Regional Development Incentives Act in 1969 ...
While Ontario did not begrudge this flow of funds to achieve

a rough equalization in Canada of tax burdens or the levelling-
up of services, it did very much resent this added federal
interference in the economy which it viewed as a warping of the
natural economic forces and flows which had made the province
so prosperous” (Careless, 1977: 99-100),

(1)

Area Development Agency,
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The low level of involvement of central Canadian economic
enterprises in the development of various regions 1s usually explained
by the comparatively low levels of return that a number of region offer
either because of the level of qualification of thelr manpower, their
distance from markets, and the like. Critics, however, point out that
mahy opportunities were missed because of lack of interest or because

of a high degree of risk aversion in the Canadian business and financial elite.

"The province had gone to great lengths to entice eastern
Canadian capital into the speculative search for Alberta's oil
in the late 1930s and 1940s, with little or no response.

Rigk capital was not forthcoming from the larpe conservative
financial institutions of Bay and St. James Streets (a fact
still etched into Calgary's collective memory), and the

small independents were far too weak to raise the large sums
needed for exploration and development. The group of

Calgary businessmen who eventually found o0il in the Turner
Valley in 1936, and went on to create Home 0il, were able

to do so only after turning to the major oil companies.

A government delegation had visited Britain in 1939 in an
attempt to interest the Admiralty in long-term access to
Alberta's oil, but the war had intervened before anything
came of this approach. The province was neither financially
nor ideologically disposed to raising risk capital for highly
speculative oil ventures -- Imperial's long string of dry
holes encouraged risk-aversion ~- through crown companies.
Thus, as Manning saw it, there was no alterpative to heavy
reliance on American capital"  (Richards and Pratt, 1979: 83-84).

The "Sarnia incident" is also mentioned as an illustration of a lack
of concern on the part of Central Canadian institutions for the development

of other regions:

"And the province (Alberta) became aware of the threat to its
own plans for regional development posed by a third world-
scale project, Petrosar —~ this one planned for Sarnia, the
traditional centre of the Canadian petrochemical industry,
and headed by a federal crown corporation. Petrosar would
convert naphtha to ethylene and consume 170,000 barrels a

day of Alberta crude 0il —— a classic example, from Alberta's
perspective, of the West's resources being used to the
detriment of western regional industrial prospects"

(Richards and Pratt, 1979: 244),
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Frequently the "low profitabiliéy“»argument is accepted; the
necessity of providing incentives for firms to establish themselves in
a reglon is recognized. However, from a socio-political point of view,
it could be argued that the size of the incentives that have to be provided
is a measure of the lack of commitment on the part of "national organizations"
to the development of the variOuslregions(l)unless the incentives are provided

by the federal government.

Another manifestation of the low interest in the development of a
region 1s the tendency to use it only as a market or as a source of raw
materials, When this occurs, relatively few employment opportunities are
created in the region. In fact, the competition that external products
entall may be such as to make it difficult for regional enéerprises to cons-
tinue operating, In order to control this, countries frequently try to
reduce imports by adopting measures such as tariffs, This in fact, has
been a factor in the growth of multinational companies which, in order to

avoid the tariffs, have established plants in the protectionist countries.( )

In 2 country like Canada, regions are constitutionally forbidden to
establish tariffs. But attempts to establish "informal tariffs" are
made, such as campaigns to buy commodities produced locally or priorities

given to local goods and services in provincial government purchasing.

A third set of regionalistic criticisms point to the slow growth or
decline of particular regions or communities within regions. The underlying
causes of slow growth or decline may be varied and complex: technological
changes, depletion of raw materials, new modes of communication, discovery
of new and more cheaply exploitable resources elsewhere, direct or indirect
effects of government policies or of international trade agreements, and so
on. These phenomena may result in a weakening of the interinstitutional
system of a region: closing down of plants, moving of head offices to

other areas, or reduction in the scale of operations. Such patterns

1) o . .
( )From an economic point of view, it is a measure of the degree of
"unprofitability'" of a particular venture under "normal" market circumstances.,

(Z)On this, see for instance, Tugendhat, (1973: 34-35),
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may be the outcome of power éonflicts over the location of economic and
related activities. They may be the unanticipated consequences of the
fact that economic actors take advantage of technological advances or of
new discoveries of resources wherever these may be the most profitable.
Whether it is one or the other process, however, may not matter that much
as far as the emergence of expressions of regionalistic discontent is
concerned. 1) Residents of a region cannot be expected to experience

a weakening of their institutional sysitem —- whatever the cause —-
without some sort of reaction aimed at mohilizing action against the

declining trend,

From this perspective, regionalism represents a set of "non-market
forces” aimed at influencing decisions in more or less remote centers of control
-~ decisions that are seen as. affecting the conditions of the region and
the strength of its institutional system. If the feeling is that those
centers of decisions are beyond the reach of one's influence, attempts
will be made for a redistribution of the decision-making powers themselves.
This may take many forms such as a provincial government acquiring a
controlling interest in an enterprise, nationalization of the enterprise,
a redistribution of governmental powers from the centrzl to the provincial

(regional) governments, and so on.

(l)It may, however, matter for the nature of the solution to be
adopted. The complexity of the matter is illustrated by the debate over
the causes of the detecloratlon cf the economic p051t10n of Quebec relative
to Ontario: see Fréchette (1977) and the accompanying comnments by
Shoyama and Deutsch,
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Sometimes expressions of regionalism (or of nationalism) strikes
certain people as a form of ungratefulness. This occurs in particular
when, after having invited or induced banks, industrial enterprises,
national governments or governments of other regions to invest, open
operations or in some way participate in the development of the region,
dissatisfaction is voiced concerning their vole or their very presence.
This 1s in some ways the case of francophone Quebec in relation with
its anglophone component, with Ontario and the federal government.
The Quebecors political and economic nationalism(l} appears to many as
unreasonable. ("They would be in a miserable shape if it wasn't for usl"
"It's the fault of their religion and educational system, if they have not

done better!™), 'Albertans are also seen as "ungrateful" (When they were

a have-not province, we shared our wealth!"),

'The new demands are perceived as an attempt to change the rules of
the game. And, in a way, 1t is. Indeed, Moran (1974) and Richards and Pratt
(1979) who apply Moran's framework to the Prairie case argue that the
bargaining between organizations (governmental and/or private) should be
looked at in its dynamic dimension., When a government wants to develop
its region and lacks the means to do sc (capital, technology, skilled
personnel, market organization, natural resources), it may seek the
assistance of external organizations (private or governmental) for the

development. The initial situation is described as follows by Moran:

(l)The language legislation is part'of the economic nationalism,



"The foreign investor starts from a position of monopoly

control over the capacity to create a working operation ... ——

a monopoly control that only a few alternative competitors

could supply at a broadly similar price. There is always

a great deal of uncertainty(l) about whether the investment

can be made into a success and what the final costs of production
.and operation will be. The government would like to see its
natural resource potential become a socurce of revenue and
employment, but the govermment cannct itself supply the

services needed from the foreign investor and is even less
qualified than the investor to evaluate the risk and uncertainty
involved" (Moran, 1974: 159).

The terms of exchayge are affected by the degree of uncertainty
which may itself vary: it may for example be higher in natural resource
industries than in other areas. The number of "alterantive competitors"
may also vary, thus affecting the power/dependence ratic and therefore

(2)

the terms of exchange. In short, it is a situation of "unequal exchange",
the asymmetry of which can be more or less pronounced. It is a situation
which favours disproportionately one of the parties:
"The conditions under which a foreign company will agree to
invest must initially reflect both his monopoly control of skills
and his heavy discounting for risk and uncertainty. The host
government may want toc get as much as possible from the new
venture. But the strength of the bargaining is on the side
of the foreign investor, and the terms of the initial con-
cession are going to be heavily weighted in his favor"
(Moran, 1974: 159).
The negotiated arrangement can take many forms: "joint ventures between
foreign companies and domestic concerns, private and/or public"”, hiring
"the skills and expertise of foreign corporations on a service contract basis,
or rely exclusively on foreign investors and attempt to capture the economic
rents through some mix of licencing and financial policies" (Richards and Pratt,

1979: 72,03

1

2 ; c .

( )Moran discusses the bargaining parameters and processes in the case of
a single industry; the situation can of course be repeated across several
industrial areas in a particular region.

3 , .
( )The authors mention two other strategies, but they involve "domestic"
organizations only.

At least in the case of the exploitation of natural resources,
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The last of these opinions involves giving up a substantial portion of the
control of the enterprise and of the economic rents in exchange for
development. Exchange of that nature can take place between private
firms, and between governments and private firms, and between governments
(és when a poorer level of government exchange some of 1ts powers for

financial assistance).

Moran's hypothesis is that as the benefits of the initial
arrangement starts paying off -- either in terms of financial resources,
skilled manpower, technological transfers to the region, managerial
talent -- the demand to renegotiate the '"contract" will begin to be
felt., New regional elites and those who aspire to a share of the
benefits are likely to put pressure for a renegotiated deal that
would be more advantageous to them and less to the external actors.
They may argue that the natural wealth of the region should benefit
primarily its dinhabitants rather than foreigners; when manufacturing
enterprises are inveolved, they-may argue that a substantial portion
of the profits are made by selling in the regional market and therefore
there should be reinvested in the region; that the people from the
reglon should have better career opportunities in the enterprises;

and so on.

Viewed from this perspective, regionalism represents an attempt
to renegotiate the terms of a previous "agreement', whether that previous
"agreement" had been an explicit or an implicit one. The renegotiations
may éoncern the various benefits that occur from the operation of the

(1)

organization (reinvestments, jobs and career lines, research and

(l)In the light of this framework, the language legislation in Quebec
can be seen as an attempt to improve the amount of career lines for a
certain class of people in the region exchanged against the benefits that
companies derive from their operation in the region. As is well known, many
firms are refusing to renegotiate the terms of the "contract” under which
they had been functioning up to then. Others seem to have begun to move to
a new arrangement as far as language and career are concerned as a result of
the diffuse social pressure of the 60s; others waited for the direct pressure
of the legislation, but in the end essentially agreed to make some changes
in the "contract’. '
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development, technological renovation); on the other hand, the renegotiations
© may have to do with something more fundamental: the control of the

e8]

organization itself; the redistribution of powers,. This may concern
arrangements between private corporations, between governments and
private corporations, between levels of government in a federal structure,

and between governments of countries.

y

Regions and regional interests are always there, so to spegk,
since they are embedded in the ecological and institutional system
of particular geographic areas. Reglonalism as a socio~political phenomenon,
hovever, may come and go. As a process whereby dilscontent and demands
ara articﬁlated and whereby pressures for action are exerted, regionalism
has been a fluctuating phenomenon. Fox (1969), for example, has shown
that as far as governmental powers are concerned, we are now in "a periocd
in which power is flowing away from Ottawa towards the provinces. This
is part of an alterﬁating rhythm that has characterized the history of
Canadian federalism since Confederation' (1969: 28). This trend is not
restricted to the governmental institutions; it manifests itself in
economic, social and cultural institutioﬁs as well., It is appropriate,
then, to attempt to identify some of the recént changes in different
parts of the country that.could have triggered the contemporary wave of

regionalism,

The foregoing diseussion suggests that there are two basic kinds of
reglonalism, On the one hand, there is a regionalism that could be
labelled “reactive'" since it consists in a reaction to relatively slower

growth (in relation to other regions) or to decline in absolute terms

1 . . . , . \ ,
( )For a more detailed discussion of the distribution of organizational
control among regional and linguistic sub~sccieties, see Breton and Breton (1878).
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and to the forces perceived as respounsible for such trends. On the other
hand, there is what could be referred to as an "entrepreneurial regionalism"
that seeks to take advantage of new circumstances and renegotiate previous-

1y established terms of exchange between regional and external institutions.

Each region of Canada appears to be experiencing a mixture of both
kinds of regionalism, although in some the dominant version is the
entrepreneurial while in others it is the reactive type. In general, there
appears to be more entrepreneurial regionalism in Canada today than
the reactive variety. The following statement illustrates this point:

"The provinces have become obsessed, as perhaps we all have,
with the goal of rapid economic development, especially in
the field of expleiting natural resources, The feverish
desire to expand economically has reached the proportions

of an epidemic in the provinces, like an exotic disease
striking a remote people. The mania is pervasive and
consuming, affecting virtually all the provinces whether
they are rich or pcoor, large or small, or predominantly
French—-speaking or Englishwspeaking. One hears on all sides
of strenuous efforts and grandicse plans to develop provincial
resources — dams in British Columbia, potash in Saskatchewan,

iron ore in Quebec, heavy water in Nova Scotia, hydro-
electric power in Labrader, etc,

Almost every province has recently created a ministry
for stimulating the exploitation of these resources,
in whole or in part, and a number of the premiers have
themselves taken on the job of being supersalesmen of
their provinces' economic potential (Fox, 1969: 24~25),

Some of the changes since the 1960s may have contributed to both
types of regionalism. The substantial rise in the level of education
throughout the country is a case in point. Education has a teandency to
make people more aware and sensitive to existing deprivations and poor
opportunities and to raise their levels of aspirations and expectations
as well., In reality, these two effects of education are usually

undistinguishable,

Several possibilities for growth have emerged in recent decades
and education may well have fostered the desire and the possibility of

taking advantage of them, For instance, as already mentioned, there are
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. the possibilities of growth in the resource-~based industries together with
the fact that, constitutionally, resources are under provincial jurisdiction.
There have been enormous domestic and Americéan investments in Canada during
the period. With the rise in education and in economic prosperity has been
the growing demand for improvement in the quantity and quality of health,
educational, welfare, cultural and transportation services, These areas of
activity are either totally under provincial jurisdiction or under shared
federal and provincial jurisdictions. This has led to a consideration
growth of provincial expenditures and civil services —— both in absolute

terms and in relation to the federal government.

Certain demographic phenomena are also relevant inm this context.
The so-called "baby boom" that followed the second world war had az significant
impact on the age-—composition of the population, thus giving more importance
in the society to the element usually considered the most dynamic and
enterprising. The important wave of immigration may very well have had a
similar effect: immigrants tend to be young and frequently gquite dynamic

and enterprising as their very mobility suggests,

(1)

Many other factors could be mentioned "“but the above are sufficient
to formulate the following hypothesis: the increase in the number and
proportion of people desiring to and capable of taking advantage of
opportunities that resulted from demographic, economiec, and social changes
and the fact that a substantial proportion of the growth in opportunities
‘has occurred in provincial aréas and Institutions are at the scurce of the

rise in "entrepreneurial" regionalism. The system of opportunities has

(l)For more doéumentation on such trends, see for example, Black and
Cairns (1966) Fox (1969), Cairns (1978), Stevenson (1977), Pratt (1977),
Richards and Pratt (1979), Breton et al (forthcoming).
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expanded and has been re-structured in such a way as to favour provincially-
based activities and organizations. Hence an increased desire to take full

advantage of the new possibilities.

Some pérts of the country have experience a decline in the level of
soclo=~economic activity and in the opportunities offered by their institutional
systems. Sometimes the decline has been in absolute terms and sometimes in
relative terms. Migration statistics indicate that certain areas are
experiencing net losses of population., The fishing industry in the
Atlgntib provinces has suffered from considerable stock depletion (which may
be gradually be recovered through the imposition of the 200-mile limit).

Head offices and plants.are leaving certain regions. The manufacturing sector
is growing very slowly or even declining in certain areas. Some regions

are receiving a relatively small share of corporate (domestic and foreign)
investments. In some areas, the anticipation of decline when resources

have been depleted is the cause for concerm.

In short, some regions (or sub-regions) are experiencing or fear to
experience an erosion of their institutional system in various domain of
activity, It is hypothesized that these'trends have tended to foster a
"reactive" type of regionalism, that is a socio-political reaction against
the slow growth or decline so as to bring about the adoption of measures

to stop or reverse these trends.,

VI

e

In Canada, there is not only regionalism but also anti-regionalism
(just 1like there is not only nationalism, but anti-nationalism). It helps
to understand the sources of regionalism if we consider briefly the opposition
to i1t. The foregoing analysis is based on the idea that institutional

systems exist at different "levels™ and that they are interrelated in one
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-way or another. Thus, 1t is meaningful, at one level, to talk of the social
organization(l)of the local community and therefore, of a system of interests
rooted in that particular locality, its land and institutions and dependent
on what happens to that land and institutions. There is also a national
system of instituticn as well as an international one, that is institutions
whose activities, resource bases and transactions transcend regional or’

national boundaries.

* 0f course, these different levels of social organization are not neatly'
delimited as 1f they existed independently of each other. The local community
operates within the region which is located in a natiomal framework which,
in turn, is involved in an international network. But in spite of these
interconnections, institutional systems can be identified primarily with one

or another of the various levels.

To the extent that this is the case, i1t would be possible to identify
categories of people who, for one reason or another, have come to make their
income and pursue their careers in one or another of these institutional systems
and to hypothesize that those who function in the local, national or inter-
national systems would tend to be anti-regionalists whenever they perceive
the strengthening of regional institutlons as detrimental or potentially
detrimental to those at their own level. Regionalism and anti-regionalism
represent in part attempts on the part of social, political or economic groups
to mobilize support for the institutional level to which their careers and

well—being have come to be tied.

Regionalism may not necessarily generate opposition: interests at
different levels may coincide. For instance, the provincialization of a

previously local educational system may be favoured by local groups and elites

(1)Social organization is used here in its broad sense; it includes
economic, political, and cultural components,
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because 1t gives them access to more resources; the strengthing of the

- provincial educational institution results in a strengthening of the local

one as well., On the other hand, if provincialization weakens the institutilonal
power base of the local elite and/or renders the institution less adapted

to 16ca11y defined needs, it is likely to encounter resistance. Similar
arguments could be made concerning institutions at the other levels, such

as for those at the regional in relation to thoese at the national 1evel;(l)
In Canada today, I would hypothesize that anti-regionalism occurs among
groups whose interests are primarily tied to national or international

institutional system rather than the local one, But this may change in the

future. :

The above hypothesis is not offered as a full explanation of anti-
regionalism. There are other factors, In certain groups, for instance,
anti-regionalism appears to be primarily ideclogical (as regionalism no

doubt is in sdme circles),

Richards and Pratt write that:

"Impatience with provincialism and indeed with federalism itself

is one of (the English-speaking left's) foremost distinguishing
traits. TIndeed its dominant tradition, apart from its incorrigible
penchant for sectarianism, is one of unabashed centralism,

expressed as the belief that only a powerful federal government armed
with overriding legislative and financial powers can regulate

modern industrial capitalism and set in motion the transition

towards a socialist society" (Richards and Pratt, 1979: 5).

Moreover, there are groups who atfempt to operate at several levels
and try to be in a position that allows them to take advantage of opportunities

at as many levels as possible:

(1)For a discussion of competition between levels of government
as competition between groups with vested interests in two levels of
institutions and of some of the possible consequences, see Breton et al
(forthcoming),
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"About all that can be concluded is that big business understands
that a federal political system provides interest groups with

a number of potential sources of leverage and veto points,

and that capital, like perfidious Albion, has no permanent
allies or enemies, only permanent interests" (Richards and Prait,

1979: 8).

VIT

A

Regions are Interorganizational systems of more or less inter-—
related interests, whether those be economic, political, cultural,
ecological or any mix thereof., It was argued that, viewed from this
perspective, the provinces constitute the various regions of Canada. The
interinstitutional systems are organized on a provincial basis in the
different parts of the country and provinces have a government that not
only represents itself on important set of interests but also provides
mechanisms for the articulation of the other related interests in its

territory.

Regionalism as a social and political phenomenon is the expression of
the sense of a common interest: the semse that what happens to the territory,
its resources and institutions, will affect all who depend on it for
their well-being. Of course, some groups and social classes have more at
stake than others; there are substantial inequalities in the distribution
‘of benefits or losses, depending on whether the interorganizational system

is healthy and éxpanding or weak and contracting.

It was argued that regionalism is usually based on the feeling that
what happens to the region is dependent on forces and centers of decision
located outside the region. This does not mean that what happens to a region
is unaffected by internal factors and decisions: these may be quite important
and may become objects of socio-political action, but such action will not
have a regionalistic character. Regionalism is a consciousness and a

political will orilented to external forces.
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It may be a reaction to private, semi-public or public policies and
decisions originating outside the region that are perceiﬁed as neglecting
the institutions of the region or even as eroding them in terms of power,
wealth and career opportunities; as depleting the resources of the regiom
for Ehe primary benefit of cther regions; as sacrificing smaller and less
powerful régions for the benefit of those with more votes and larger

ﬁarkets.

Regionalism may also be entrepreneurial. It may seek to take advantage
of newly discovered or achieved potential for growth, whether this potential
pertains to natural resources, enriched human resources, improved political
organization, or to the’ assistance of cther countries. In order to take
advantage of such potential, attempts are likely to be made to gain increased
control over the necessary institutional means. Such attempts may take
the form of trying to achieve greater fepresentation in the external centers
of decisions, to influence in some way those centers, or tc transfer control
from the external center toward the region. Entrepreneurial regionalism
involves pressures to renegotiate the previous terms of exchange and to
change the arrangements through which regional and national or international

organizations transact with each other.

Reactive regionalism reflects a position of weakness, cf dependence con
external centers: it seeks more attention to the interests of its population
and institutions. Entrepreneurial re gionalism reflects a position of
-relative strength, a certain indepeﬁdehce, at least 1n certain regards:
it seeks to increase the institutional control at its disposal so as to

make full use of its new advantages.

Does this mean that the forces of entrepreneurial regionalism
will slowly weaken the national institutional system to the point where it
will be difficult to think of Canada as a single country? I don't think so.
What entrepreneurial regionalism means is that a shift is taking place
from dependence to interdependence - a situation which, I would argue,

is more desirable by any standards. It is not so much the entrepreneurial
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regionalism of provinces like Alberta that poses the most serious problem
 of accommodation; rather, it is the reactive regionalism of provinces
experiencing slow growth or even the potential ercsion of their
institutional system., Perhaps even more challenging is the situation

of régions with substantial new potential but also with possibilities

of significant decline in some institutional domains. Quebec and perhaps

Saskatchewan seems to be experiencing both kinds of regionalism.
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Crisis of the West Buropean State?

Gordon Swmith

London School ef Economics and Political Science

Is Western Burope afflicted by a terigis of the state'? There ave
many who would say that it is not, and they wight add that we should
concentrate on partiéuiar problems rather than raise issues dealing
with such an imponderable as "the state’. Their views have merif:

it is templingly easy to assume that a general crisis éoes exist just
because descripbions of Tungovernability' have become commonplace.
Specific cases - the permanent crisis of government in Italy, the
violence of Basque éeparatism; the malaise of industrial relatiens in
Britain, linguistic fragmentation in Belgium, the 'colomial wax' in
Northern Ireland - are all brought fogether to commii the fallacy of
aggregation.

.Nonetheless, the evidence of diverse pressures is not to be
dismissed, and they all have implications for the authcrity*of.the
sﬁaﬁé, whether they take a dramatic form as with terrorism or are
almost imperceptible as in the impact of supranational forces. Yet
we face a difficulty. Is it feasible to iry to relate the various
types and levels of problem in a coherent way? They all find a focus
in the s{ate, but can we also disentangle their separate effects?

This analysis is an attempt to answer these questions‘1 It does
g6 by examining some of the leading features of the modern state and
by, showing how the cumulative effect of changing conditions may be

altering the Vest Furopean state in significant ways. To advence the



argumentprit Qill‘be necessary to abstract those features of the state
which appear currently relevant from a larger body of theory and apply
- them separately tc developments in Wéstern Euxopé. We can represent
the leading attributes in summary form:-
"1, The conception of the state as a legal and physical entity.

2. fhe relationship of the state to society.

3., The sources of legitimacy supporting the state.
Once the three perspectives have beeﬁ outlined and examined in their
West European écntext, it will be easier to trace possible 'lines of
adjustment'. The advantage of this approach is that, whether we are
gifting evidence of ;crisis' or looking at forms of accommodation, a
theoretical coherence can be maintained. The contemporafy state does
“pot faée a single, overwheiming crisis, but the pressures may lead to

a substantial redefinition of its funtions.

The Decline of the 'Hard Shell! State

The view of the state as 'a legal and physical entity' is another
way of expressing the tﬁeory of sovereigniy and the recognition by
others of a state's existence in the international community. Esseﬁtially,
it is a rendering of the state in terms of law, but the concept can be
understood in non-legal terms as well. The description used by John
Herz is particularly apt:_the-state as providirg a 'hard shell' towards
its external environment? We can appreciate that any state must seek
to presént a cohesive front to the outside world.

In a formal sense, the claim to sovereignty is the most important
factor in maintaining cohesion, but there are other ingredients in the )

hard shell. Foremost is the state representing the prime unit of physical
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‘security and the guardian of territorial integrity. The territorial
aspect i3, of course, vital, since witheut conirel over its own

territory, a state's very existence ie in jeopardy. A second ingredient
is the state considered as the guaranfor of economic autonomy. This
economic function expresses the ability of the state to control its
destiny in a worid where the growth of trade and the internatiomal ecenomy
generally tends to undermine its competlence and authority.

Although the role of 'guardian and guarantor'! is hasic to a staie*s
pexformance, in practice a wide range of variation is possible. Outright
failure weuld probably mean the deﬁise of the state, but there is a large
intermediate band between success and failure. Those states which are
" abie to preserve a hard shell prove £o be 'adequate!, whiist cthers show
varying degrees of inadequaé&, The inadeguate state wmay weli survive and
even-prosper, but it is apparent that one of its cgntral characteristics
is made redundant. .

If is possible to argue that the states of Western Europe have moved
furthest away from the 'physical' requirements of adequacy; at least in
comparison with their historical position. This relative shift has been
dramatic in the speed with which the major West Buropean powers have had
to forfeit their independegt pfovision for physical security. Ultimately;
they all rely on the protective shield of the United S{ates,/and that is
so0 whether the individual states concede their position through membersﬁip
of the North Atlantic Treaty Organisation or whethexr they formally remain
outside multilateral defcence agreements.A It is true that they still have
the ability to protect themselves from their immcdiate neighbours within

Western Europe, but the likelihood of having to do so ig remote. In effect,

the states have lost a substantial part of +their independent protecitive
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function, and this loss puts tﬁem in an entirely different category #o
‘others - the super-powers, the hogl of new states, and many.older ones
which still have tc¢ maintain their individual capabilities intact.

A pafallel decline is evident iﬁ the économic realm; although the
reasons are different and the evidence less conclusive, The states of
Western Europe are particularly susceptible to the needs of advanced
indusirial society and developed capitalist systems. Western Turope
has proved especially responsive to the economic pressures, in part‘
because ithe need for wider markets conflicts with the restrictive nature
of the numerous staté boundaries. The creation of the BEurcpean Eccnomic
Community can be seen as a response to the growing inadequacy of the
west European state. Héwever, too great an emphasis on %he Furopean
Community should be avoided.. Several stales are quite able to maintain
their position withoult becoming members, and the trends cf econonic
tfansnationalism, although they have political implications, need not
result in a for@al, jinstitutional expression as is the case with the
European Cormnunity‘.j3 There is thus no imperati%e reason for supposing

that economic inadequacy should result in the formation of a new political

commnity.

Movemcnté in the State/Soéiety Line

The second atiribute of the state concerns its internal functioning.
Various means can be used toportray the relationship‘of state to society,
- and the idea of a 'line’ separéting or distinguishing the two which
Poggi introduces in his formulation of a 'state/society’line' is only
one possibilityf* It may be misleading to imply thata single notional

‘line could represent the complexitics of involvement between state and
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society, even the interpenetration of the two. Any line would have

-to be drawn differently accoxrding to the rature of the relationship

involved. In this discussion we shall only be concerned with thé
economic relationships and the associated band of 'social welfare!
provision,

Movements in this 'line' have resulted partly from the requirements
of the economy itself which lead to increasing state regulation and
intervention which may take several forms. One manifestation is swmed
up in the jdea of ‘corporatism' which itypically is seen as a partnership
between the state and the private-sectorcs In one version of fstate
corporatism' the state assumes a leading ro;e in the economy, moving
from being the supporter of the private sector fto a posi%ion of effective
control over a range of decisions formerly taken by the individual fitm.
Although the principle of private ownership is maintained, the private
sector becomes increasingly dependent cn the state for its continued
survival. Whatever evaluation is made of the theory of corporatism, the
increasiné responsibilities of the state stand out as the cardinal feature,
even though,the 'line' is a blurred one: corporatism signifies the inter-~
pénetration of the state and sectors of society - to the detriment of
pluralism and the representative institutions of liberal democracy.

To this pressure for state involvement has to be added the demands

from society which lead directly to increasing state intervention, It

is in the nature of liberal democracy that social and welfare claims are

given maximum weight., Just beéause theyliberal state is in no positiocn
to reject the claims made upon its resources, it sometlimes appears in
danger of being overwhelmed by them. Once shouldered, the commitments
are not casily shed, and the external view of the inadequate state may

have an internal equivalent in the form of an 'everextended' state,



Governments ignore social demaﬁds and expectztions at theix perii,
for the nature of party competition ig the determining factor. This is
. & general phenomenon of liberal democracies, especially where the catch~all
pérty is predominant: the need to appeal tb ‘the same sectors of the
electorate and the absence of competing ideologies sets a framework which
reétricts.strong alternatives in policy - or at least their realisation;
The state is caught on a rail of expaﬁding commitment.

ﬁestern Burxope differs from the model of cateh-all party competition
in a significant wayfS Qlder party traditions have proved remarkably
durable as have the parties which ére associated with them., In this
respect, the traditions of Sociél Democracy are of overriding importance,7
Possibly they no longer represent the aspiraticns of an uﬁderprivileged
working elass or the dynamic appeal of a social movement, but they do
'corre5pond to the demanﬁs of the most important section of the electorate
- the organised labour moﬁemenf. The traditions continue to enshrine the
values of collectivism which - for want of a practicable alternative -
are indelibly marked with the-imprint of state intervention and usually
with state centralism as well: the purposivl control of collective effort,

The Social Democratic_comﬁonent_of West Furopean party systems (to
which for this purpose the Qommﬁnist.parties should be added) by no means
controls even a majority of governments. Yet the colleétivist spirit is
pervasive; fostered by the termé of party dompetiﬁion én the one hand,
and given suppori by'fhe administrative traditions of Buropean government
on the other,salthough a belief in the virtues of state direction and
ceniralisation shares nothing with the ideals of collectivist equality.
Some the consequences of the West Eurcpean version 6f 'overextension'
will become apparent when .one leooks at the third ingredient of .the state:

the sources of itg legitimacy.



Popular Legitimacy and the Liberal State’

To say that there are several sources of legitimacy for the state
implies that we can move from the legal connotations of 'rightful authority!
and sovereignty to the wider connections invelved in ideas of ‘'loyalty to
ﬁhe state’ and 'popular legitimacy'. A§ a loose expression, one wight
refer to support for the political system as a whole, and it is apparent
that feasons for giving support will be various and subject to chan;geo
. Whilst the basic quality of legaliily mist be present at least to the
extent that a modern state is founded on & bellef in trational-legal'
authority, by itself that charvacteristic may prove insufficient as a
sanction or for strong attachment. ‘ .

One basis for allegiance is located in the symholic capacity of 'the
nation' and especially its cénjunction.wiﬁh the state in the formmla of
the ‘na tlon state' The appeal to national feeling rests cn the presence
of real and common affinities - a shared history, language and culture,

But there are mythical, even arbitrary elements as well whick Kedourie

succinetly expressed in his definitionm: 'Nationalism is a doctrine invented
at the beginning of the nineteenth century;iloIf nationg can create states,
states can also create nations. .

The implications are'impdrtan£. Nationalism and national feeling
do not have‘a completgly independent existence as a Sleeping Beauty '
aimply : waiting - to be aroused. The sentiments which underpin the
-nation state depend on the performance and effectiveness of the state,
beyond the record of successive governments. It is here that the particular
gualities of the contemporary state become relevant. If a degeription
of their 'inadequacy' and 'overextension' is to any extent true, then

the bases of attaclinent may wear thin or, alternatively, substantially
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change, Ona peseibility is that sitrong vational feeling may be replaced

"by a cosmopolitan independence, a civilised Weltblirgertum. Another is

that new loyalties will arise in direct conflict with the nation state:
instead of the state being the focus-of uﬁcritical commitment, more local
affinities are discovered.

The relevance of these lendencies can be seen in the consequences
éf the decline of the hard-shell state in Western Burope. If loyalty to
the nation state weakens as its external functions become redundant, will
there be a transfer of atiachments to a supranational level? 1In this

context, the potential of the European Community is of obvious importance,

but its deficiencies are also cousiderable. Firstly, the Community is nst

2 supranational counterpart of the nation state in the quite basic sense
that it has not inherifed the task of providing physical security - that
0pp6rtuuity waé relinguished iﬁ the failure to set up a Europeaan Defence
Cdmmunity in the 1950s. Secoﬁdly, the process of integration bhag had an
ambiguous effect on the position of the member states. Whatever plans the

'Buropean idealists' may have had to relegate them to a subodinate status,

-the slates remain the key intermediaries and retain a locus of authority

in the Council of Ministers and the Iuropean Council which none of the
other Communily institutions can match. Indeed, the framework of the
Cemmunity encourages bilateral and maltilateral links as mich as the

supranational oneg. Thirdly, the emphasis on economic integration has

-made for a heightened awareness of competing national interests. Those

interests are not reconciled by evidence of an increasing imbalance of
economic strength, a disparity which will become greater with the admission
of Grecce, Portugal and Spain., Nor has the Community proved convinecing in

moving much beyond the primary, 'negative' stage of integration, the removal
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of barriers,lto a 'positive' one which wight promote a Buoropean identity
of interest and modify the imbalances.

For ail these reasons, the prospects of the Comrunity forming the
basis of a supranational allegiance are dim at least in the foreseceable
future. It is no surprise at all that public awareness and even knowledge
of the EﬁroPean Comnunity should remain at a low level, and thét indifference
was confirmed by the first direet election %o the European Assemblytil
Whatever the tactical successes of that body ~ for instance, in rejectiﬁg
the Commmity's 1980 budget - the activities of shadowy 'transmational!
parties are no substitute for the red meat of doﬁesﬁic politics,12

it is appareatly more profitable tc lock within the states themselves
for a resglution of the problems of legitimacy. But it is also clear
that there are special difficuvlties Tacing the states in maintaining tﬁeir
internal level of support. The shift in the state/society line has had
& paradoxical effect: in an efa during which the state has become almest
hypersensitive to the expressed needs of society, expressions of thwarted
expectation and disillusionmént have become rife, This reaction, .howéver, ‘isg
explicable if account is talen of the built;in 'escalating mechanism' of
.liﬁeral democracy, and it is ﬁart of the syndrome of the overextended
state. "

The paradox can be f&rmulated in an alternative way: signs of a
mounting preblem of 'governability! have become gvident at a time when
the basis of legitimate authority has been altering - away from the
. traditional sources towards a 'social—eudaemonic"type, in which the state
is legitimised through its economic and social welfare capabilitiesl.3 The
description of 'the distributive state! may'be relevant, but it implies
a kind of ncutral arhitration when in fact the state becomes cnmeshed in

a web of competing and rising obligations.
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The argﬁment favoured here is that 'ungovernability' énd overextension
are closely related and that their cqmbination represents a delegitimising
" process fnf ihé“state%4 Yet it has to be admittea that the ungovernahility
thesis is exiremely vague in its application - probiems of 'law and orxder',
the rﬁthless pressing:of sectional economi; interests, more general signs
of discoﬁtent in society, the turmoils aésociated with regional movements.
Even if they have a common result - the embarrassment, even the helplessness
of governments in facing one challenge after another to their authority -
the profusion of claims by 'minorities! is offset almost entirely by the
continuing quiescence of 'majorities'. It is evident that ungovernability
in its literal sense has 1ittie relevance to the real siiuation in
Western Europe.

Wﬁere it does have fofce is in bringing attention to the problems
of the state enpaged in a range of complex activities, faced with difficulties
of coordination, and inéreasingly dependent on the cooperation of a host of
social éroups over which it is unable to exercise effective conirol. They:
are ableto push demands, to‘exercise a power of veto, or simplyrto act in
defiance of govermmental authority. Those-concerned may not be intent
on. challenging. the legitimac} ~of‘..the state, but the erosive effect is the
samé{5 On occasion, there may be a danger of explosion which threatens the
stability of a whole society, but that outcome is remote. After all, we
are considerinéba group of countries which bave highly stable political
systems. If anything, their stability has increased in line with the
wholesale decline of anti-system movements whether on the Right or the
Left;'their decline and the advent of 'Eurocommunism' indicate at least

that there is little electoral appeal in following a revolutionary strategy.

Ungovernability, then, is better reserved for describing the vitiation



of authority rather than its overthrow. It is alse of use in depicting
popular attitudes towards government. Richard Rose uses the term
‘civie indifference’ to portray the possible trend: ‘'An indifferent
citizen does not need to tale up afms against a regime; he simply closes
his eyes and ears to what it commands. The apathetiC‘mas;es may sit out
power strﬁggles within government, and turn the victor's position into a
hollow triumph by shutting out'a.newxgovernment behind a wall of indiffer-
ence, ! 16

As we haveAseen, the state.has already experienced a weakening of
one source of its appeal through its changing external status. If that
"_lesslis compounded by an intransigent apathy within sccietly, then the
consequences for legitimacy are profound. The iwo develgpments may have

‘occurred independently of one another, but they find a common expression

in a renewed concern with the idea of 'territory' as a focus of popular

loyalty.

The Territorial Dimension

One of the remarkable features of Western Europe in recent years has
been the upsurge of claims on a regional level for varying degrees of local .
self-rule. In many cases the demands have been modest and peacefully
expressed, but in others they Have amounted to separatist movements and
verged on civil war. But it is important to note that there has been no
_general challenge to constitutional integrity of the states: the total
incidence of what we can conveniently refer to as 'sub-state! nationalism'
has been small and many West European countries have heen entivrely uwnaffected.
Furthermore, the attractions of such movements wane as well as wax. Only a
few years ago forecasts of the imninent break-up of the United Kingdom had
to be taken seriously, but now - in the aftermath of the 1979 election -

1

they are morciikely to be derided. 17
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How should this uneven incidence and intensity be interpreted? One

- reason is fairly obvious: claims for freedom from ceutral government

will be made most readily in' areas where there are gtrong ethnic, cultural

or linguistic affinities. To some eﬁtentg they represent outcroppings of
old identities which were submerged by the rise of the ration state. BPut
why should this.‘renaissance' of territorial minorities occur at the
present time%iBFrequently'such movements are particularly active in regions
which are remote from central government. Those regions are probabiy the
first to appreciale the negative effects of a growing centralisation and .
show the sharpest reaction. |

In fact, the rise or regeneration of a local consciousness need not

be specifically linked to the pre-existing affinities. The pressure may

come from real or perceived economic and related grievances which then in
turn crystallise around the re-discovered identities. Once the latter
have been revived, they can become a force in their own right irrespective
of changing economic fortunes - but they may, of course, be deflected by
other currents, typically being drawn back into the conventional party
battle and the familiar Left/Right dichotomy.

| This presentation helps to explain the uneven nature of regional
movements, although the renewed significance of 'political territory!
within the state can be a;counted for in another way as well. The earlier
refercnce to the externmal inadequacy of the state becomes relevant: the |
diminishing need torprovide direct physical security against = potential
ageressor has an immediate effeét on the position of frontier regions,
but more generally one can say that the declining territorial significance
of thé state allows other sub-national forces to assert fheir own clains.,

Thus we can sce that the territorial dimension is important for the
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question of legitimacy, not as a factor in its own right but as one
which may be used by the state or which may be available to, those who
"reject its authority. In brief, if there is a crisis of the state, then

"no solution can ignore the territorial element.

Before turning to ways in which adjustments might be made, the
'relaiionships involved in the pressures cn the contemporary state are

possibly most usefully summarised in dizgram form.

Pressures on State Legitimacy .

Causes Major Features Legitimacy Strains
Overextension ——-— State involvement ~————="yngovernability”
Territorial ' _ Sub-national
~diffusion ™ movements

Supra'ﬂaﬁ_ona] / Wider / Weaker
Multinational - loyalties

integration

inadequacy

Major Types of Sclution e

Any solution to the state's loss of legitimacy must concentrate on
remedying the deficit attributable to one or more of the factors examined.
Thus one possibility, an unrealistic one, might he to seek to restore thé
adequacy of the state: sever all muliinational and supranational links
and pursue a policy of isolation and autarky — with Albania as a good
example. If{ the pecople could he convinced thal such a strategy was
unavoidable or desirable, i1 is conceivable that they would rally to the

cuase of the beleagured state.
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% second approach focuses attention on the problem of‘overéxtension.
‘It involves an attempt to extricate the state byAre~drawing the state/
society iine; Besides the belief that a withdrawal of the state would
‘result in a general economic benefit.for socciety, there is an importaunt
consequence forAlegitimacy: less government means more respected government.
Thig resurrected fanti-statist' philosopﬁy has yet to be fully tested in
Western Europe. By bringing a fresh injection of ideology into political
debate aﬁd through its head-on conflict with the doctrine of colléctivism,
this new-style conser&atism facés the risk of exposing social cleavages
which had healed over. The resulting polarisaticn,.far from enhancing the
legitimaoy of the state, could simply weaken it still further.

Other solutions leave the iséue of the state/societ§ line on one
side by aiming instead at some kind of 'restructuring' of the state. . A
common objective is to secure an effective dispersion of the state's power
on the gfounds that it is the concentration of such power, rather than its
extent, which léads to social discontent;

One possibility can be swmmed up in the slogan of tdemocratisation’.
"It is a call for "more democracy' which is directed againéﬁ the view that
the state and its apparatus should be protected from the influence of
_ society, even though it may be politically responsible and thus democratically
controlled. The enormous extension of state activity has not resulted in

eny fundamental reform of the traditional model of a unified and 'self-

- gufficient! state machine, -One drastic remedy is mot to 'bholster up' the

legitimacy of the state, but to achieve its supplantation. In principle,
the argument for a democratisation of the state avoids a straight political
rendering, but it is also naturally associated with familiar ideologies

of the Left, just as anti-statism is linked to the Right. There are
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direct connections in the idea of democratisation with anarcho—éyndicalism
as well as with Maxxist views of the‘repressive character of the state.ig

It is aléo a small step to take from demccratising the state to'democratising
society, with the identical aim of dispersing power. It is evident that

any attempt to restruéture the state must have ideoloéical implications

and théy.will lead to a strong polayisation in society. But does this

objection apply with the same'force {o 'territorial! solutions?

Answers in Decentralisation?

Admittedly, proposals for substantial decentralisation of power
can-lead to just as much bitier debate as any cther form of restructuring.
If there are firm centralist traditions any movement whiéh threatens to
upset the existing balance ﬁ;ll set up increased tension. Yet there is
a significant difference from the other solutions  we have examined.

In the case of territorial decentralisation there need be no connection
with other lines of polarisation, and especially not with the_Left-Right
axis. As a result, the political differences will tend to cut acress
other cleavages instead of reinforcing them., O0f course, the centre-
periphery conflict may reach such an intensity that it overshadows all

other forces and far from providing a solution it may signal the dissolution

of the state.QO

Short of such disintegration, it does appear that measures aimed at

- decentralisation are readily suited to accommodate the demands of sub-state

nationalism. The dispersion of power might be based on some federal-
type arrangement which - whether under the name of federaligm or regionalism
~ would bave the essential federal ingrédient: constitutional protection
agﬁinst actions on the part of the central executive or legislature which

could. weaken or cven destroy the state/regional governments. The effect of
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reaching agreement on decentralisation will be to ease the pressures on
the legitimacy of the state, and its more diffuse expression may achieve
‘more than atfempts to retain a single focus of 10ya1ty. Other henefits.
nay result., Al%hough of itself decentralisation nced ﬁot lead to greater
democratic conirol, tﬁe_chances are that this will come about through the
weakening of the central bureaucracy and msking its localised expressions
amenable to conirel through législative or ﬁthef éupervision. However,
local control is not to be equated with demccratic contrcl, and whilst
tremoteness' may be ofercome, the impact of state power, under whatever
guise, may be just as distasteful.

Federal-type solutions are relevant fo fhe épecial problems of societies
which are linguistically divided ér have other cultural segmentations which
are expressed in a country's political geography. But do they have anything
to coﬁtribute wvhere such divisions are absent? Is thefe any case for carving
up a unitary state if its difficulties are seen to lie in quite different
directions?

" One answer is that decentralisation probably has a beneficial integrative

effect and that this result may be expected even where there are no sharp
 territorial discontents, Moreover, a federal-type system introduced in
advance of .demands ° for reform may reduce the intensity of laler pressures.
On this argument, it may be better to engage in large-scale decentralisation
rather than wait for the presentation 6f even more sweeping c¢laims, That
_advice is difficult to follow, and there are serious objections to iwmposing

a rigid scheme of decentralisation. There is no certainty that the division
 of powers or territory will prove suitable for problems which emerge only
lgtcr, yvel once the allocation has been made subsequent changes will be

strongly resisted: federal structures are probably the least amenable to
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‘&mendment. Furthermore, questions affeciimg the whole economy, or only
particular sectors, require firm direction from the centre end policies
which ignore territorial subdivisions. If constitutional engineering
.leaves such considerations out of account, the performance of & decentralised
state will create more problems than its solves.

Two patterns of decentralisation are represented in Westexrn Europe.
One correspends to the picture of linguistic/cultural fragmentation, with
Swiﬁzerl&nd as ihe chief example of federalism mitigating potentially
divisive forces. Tn recent years,both Belgium and Spain have moved in the
same direction in response to similar pressures, although the situation in
each country ié gquite different. Switzerland bas a cﬁmplex mixture of
linguistié and religious elements, and its present stability is the outeome
¢f a long procass of adaptation through asgaociation, not 'engineexing',
Tﬁe Belgian éase is unique because of the approximate linguistic balance
and the clear territorial demarcation involved%iwhilst for all the other
countries the conflicts arise from the claims of disadventaged or oppressed
minerities, typical of centre-periphery reclations. That is particularly
.true for Spéin where the demands by the Basques, and to a lesser extent
the Catalans;have ied {0 extensive mecasures of decentralisationg2 The
Spanish model is,’in fact, the most appropriate one for Western Eucope

{40 the extent that distinctive cultural identitics are involved. However,

vnlesgs 'cultural identity' is very génerously interpreted, there does not j
.appcar £o'be overmuéh scope for fe—drawing maps on such a basis.

Tt is the other pattern vhich may be of greater relevance: that is,
decentralisation as a deliberately conceived device, instituted without.

any strong popular demand, but still having a definite federal ingredient.
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That ideal scems remote from political reality. Governments are more

jnclined to uphold their own pogition and +0 be content with tinkering

reforms to local goverament rather then embark on a vholesale rationalis~

ation.z.3 Two countries come near to the patfern of strong decentralisation
and fulfil the reguirements of being 'deliberately conceived’ and set up

in the absence of marked demand: Italy and West Germany. The Italian
regions were provided for in the 1948 constitution of the republie, although
the system of regional government was not fully implemented un{il 19?0 -
an indication of the rooted unwillingness of governments to cede power
voluntarily. Significantly, the régions which did materialise early on
were peripheral ones or those which,llike the French~speakiﬁg Val d'Aosta
or the German-speaking Trentino Alto-Adige, constituted é distinctive
cultural identity?a The West German federal system, aithough drawing on

the traditions of Germen federalism, was grafted on to Lindexr which had
been largely creatled by the allied occupation powers prior to their
jincorporation in the Federal Republic by the terms of ihe 1949 Basic Law.
Italy and West Germany have an jmportant characteristic in common: their
congtitutions were drawn up at a time following a period of sharp political
discontinuity. That fadvantage' is not generally available,

We can set outl the QonditionS'for a 'strong' form of decentralisation
which will result'in a federal-type government, making relevant comparisons
with Germany and Italy. The first condition is that the states/regions
should receive adequate protection., That objective is rcalised through
the constitution, and in Germany and Italy it is further secured by the
constitutional courts of the two countries. The West German system, however,

adds a further forﬁ of protection by associating the Linder with the federal
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legislative process. Their integration Ja made possible by providing for
the direct representation of the Linder govermments iu the Bundesrat.
Quite apart from the question ¢f the powers which such & gecond chamber
might have, the West German method avoids'treating states or regions as
ancillary to the central govermment.

This emphasis gains in importance when one considers the second
condition of sirong decentralisation which jnvolves the matter of state/
regional competence. It may be a mistake %o insist that decentraliéation
requires a wide spread of functions to be exercised independently of the
central government, It is doubtfﬁl whether a modern state can work cn
such & basis, especially not where the econouwy is affected. The alternative
is to treat decentralisation on a different basis: a divgsion of responsibility
rather than of function. Thus the.West German model, on some counts a 'weak!
form of federalism, divides responsibility between the federation and the
L4ndexr: the Linder governmenfs act as the competent agents over large areas
of administration. Hence the 'associaticn' ofvthe I#nder with the federal
suthorities, chiefly but not exclusively through the Bundesrat, can be seen
as o key feature in ensuring that the shared responsibilities are propexrly
articulated.

The third condition foliows from the secogd: if the state/regional
units are to exercise their powers, they must have a bureaucracy equal to
the task. It is too éarly to judge how Italian regional governuent is
likely to fare in this respect, and it may be insufficient to rely on the
Vinfrastructure of local governmént for the purpose. Western Germany was
much better placed since, apart from the short experience of National
Socialism, the burcauncracy had never been centralised, and at the present

" time the bulk of public service officials are recruited, trained, and sexve
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in the individual L&nder?5 The greatest difficulty in decentralisation
lies in achieving a bal;nce between central ond regional bureaucracies.
The fourth and final conditiocn rclates to -the financial and fiscal

conditions of decentralisaﬁion. If the regions are left in a position of
finﬁﬂcial dependency on the central government, then the feal extent of
their independence must be limited. Not only is it necessary for regions
to have their-own.sources of revenue,; there rmust aiso be a harmenisation
between regions, achieved 'vertically' from the central government and/dr
thorizontally' from one region to another. The Itaiian regions do not
‘properly fulfil this condition: whilst there is a considerable vertical
compensation,; a basic'weakness,is evident: less than ten per ceﬁt of
their income stems from their own powers of raising revegﬁe, In contrast,
the West German system is highly favourable to the Ldnder, since theyv
have én equal share with the federal governﬁent of the 'dynamic' income
and corporation taxes as well as a f&oporﬁion of the 'value-added' sales
tax. TIurthermore, 1egisl§tion affecting the distribution of taxation

revenue requires the consent of the Dundesrat, so that no leng-term erosion

is likely.,26

These four conditions all appear te be necessary if decentralisation
is to be strongly based.’ Others may be added. For instance, it may be
held that the regional units should be of a ceriain minimum size if they
are to be viable; on the other hand, it is by no means certain what criteria
are best for determining a minimum. The wide disparity in the size, population
and economic strencth of the German Linder - or for that matter the Swiss
cantons or Italian regions - does not seem to be an important handicap. A
more importont factor may be the nature of a counlry's party system. Thus
there is- be a case for arguing that decentraiisation is likely to work

most satisfsctorily if national parties dominate in the regions: their
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overarching presence will be a bettler guaraniee of coordination and sensifivity
to the needs of the whole country than is the case where regional parties act

as a continual brake against desirable adjustment. The benefit of é 'deliberatel.
conceived! decentralisation is that the national party system will be. in fhé
driﬁing—seat from the beginning. This integrative effect has clearly been at

work in both Italy and West Germany¢27

Concluéigg

. It is a far cry from grappling with-broad issues of ‘c?isis’ and "legitimacy
affecting the West Eufopean state to detailing conditions of successful decent-
rolisation. Yel there are advantages in seeking a relatively low-key solution,
What may be disputed'in the accoﬁnt given hére is the gpecification of four
- possibly five - conditions of decentralisation which would previde a model
fo; existing centralised stat;s. Af the lvast it can be agreed that a fruitful
line of inquiry is promised by a comparative assessment of these and other
conditions.,

.No one would pretend that decentralisation of itself offers a panacea
to the problems of the contemporary state, but its relevance to the symptoms
of crisis éppears well founded, and it accords with the groundswell of
current developmenf?S‘As Hayward and Berki conclude, the principal task in
Burope is to devise 'new instrﬁmen£alities?? and it is evident that liberal
democrocy has sufficient flexibility to meet the challenges as they arise.
Supranationalism, corporatism, ungovernability and decentralisation - all
taken together a frightening mélance - each separately point to a new conception

of the state and its functions.
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by Jacques Vaendamme, Professor in tﬁ%"ﬁaculty
of Law , Gatholic University of Louvain, Chairman

of the European Political Studies Group.

Regionalism snd supra-pationalism are the two most
éharacteri&tic symptoms of the difficulties encountered by the modern State
in Weéterﬁ Europe and of the crisis it is undergoing. However, their origins
are not at all similar. Reglonalism stems from the naticn State's
tobjective! inability to adapt to the scale of problems it has to face
todsy. The increasingly international natﬁre of economic activity, especially
since 1945, has meaat that the modern State has been in some Fsense
superseded. The life of historical European communities snd of the political
bodies which they form is to a greal extent determined by factors which can
no longer be controlled from within the existing territorial framewerks.
Thus these political bodies have lost some part of their 'autonomy!. 4nd in
crder both to regain it and to exercise gréater control over the tﬁ;ngs
which affect the lives.of their peoples, they have to create an awareness of
supra~nationalisn end teke decisions at the supra-national level. In the
case of Western Furope, this has been the historical endeavour of the
Euroﬁean Commnitiese

The sudden growth of regionalism, on the other hand, is to be
attributed to a quite different cause or, to be more precise, two gquite
different causes (1). The first is the modern trend towards functional

repicpalisation, whose purpose 1s essentially econonmic and social, and whose

(1) J. BUCHMANN YRegionalisstion et fédéralisme" in Le Fédéralisme en Belgioue?

pamphlet published by the Socidté dllRtudes Politigues et Sociales
prussels Nove 1968. ‘
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" basig ie the problem of regional planning, the need to disiribute develop-
ment evenly over the whole of the national territory within the context of
overall planning for the nation's future. This form of regionalisation
implies that different levels of local suthority will bg set up by
delimiting areas of an appropriate size to correspond to each level.

' The second has to do with the rediscovery of leng forgotten or long

e s by e e et

motivations of an ethnie, linmguistic, cultural and historical kind. Here
regionalisation tends to becqme a political demand for increased
sutonomy and participation, that is for federalism.

Even though tﬁe device of election by universal suffrage ensures
the political 'representation! of the region in the national Parliament, this
is not‘enough to guarantee real participation in the working of & modern
State. It is also necessary té create a level of authority in one part of
“that State and to put an end to céntralised systems and to central
government control of local authorities.

Some specialists reject the idea that the Buropean and the regicnal

dimensions are diametrically opposed, and claim that they are in fact

highly complementary.

"They are complementafy in three respects. The first is with regard to their
origins. The technological revolution and the economic and social
transformations that go with it are behind both the creation of large
politico-economic units and the present day regional movement. The second

is from a strategic point of view, since the integration of the

. continent appears to render possible as well as necessary a certain

degree of regional restructuring in Furope. This, indeed, is the logic of
the Community's 'regional policy'. Burope and the regions are .

natural political allies against the feudal power of the 'sovereign!

in much the same way
nation States/as the king and the commines once were, Finelly, they are
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complementary as far as lTheir ethic is‘COnCarned, The nation State, which
is too small to carry out certein Jobs in modern industrial societies and too
large to carry out others, is nowadays challenged on both froﬁts, while its
function as ﬁhe oniﬁ‘viable political framework which reduces all that is
beyond its reach to 'diplomacy'! and all that is within it to fadministration!
is strongly questioned. The centralised, sovercign natlon State is the heir
to the concepts and probleﬁs of the pre-technical era, but it has been
incapable of tackling the major objectives of our time, and it is this

which has finally cast doubt on the legitimacy of 1its historical attempt

to monopolise politiecs and to arrogate to itself all powers and rights and

the allegiance of individuals and groups" ().

When looking at the growth of 'regionalism! in Europe it is
necesgary to distinguish between federal and nen-federsl States. The
federél States have been able to absorb this growth into their political
structures. Tensions have occurred but they have not been acute as the
example of the Federal Republic of Germany or of Switzerland demonstrates(2).
But in almost all the other States witn s unitaﬁj struéture the growth of
regionalism has been the cause of tensions and conflicts. This has: been
the case in Great Britain, Italy, France and Belgium. My purpose is
therefore to give a brief description of an experiment in regionalisation
within a federal structure, that of the Federal German Republic, and then

of a_ similar experiment within a unitaiﬁ structure, that of Italy.

(1) J. BUCHMANN op.cite. p. 20
(2) The creation of a new canton in the Jura did cause some tension, but

the problem nevertheless remained coniined to one small area.



The latter exsmple is pariticulsrly intereslting because it concerns whas
is also an experiment in functional regionalipation. Finally, I shall
consider the Delglan example and sitempt to draw some conclusions from

ite

Regionalisation in the Federal German Republic (1)

After 1945, West Germany was reconstructed with a federal political
system which was accepted both by the allies and by the major political
parties,

The main idea was to prevent a recurrence of the centralisation of
political and economic power as it had existed in the Nazi pericd. This
idea was put into effect both economically and pelitically. |

In the economic field the philosophy was to be that of !soziale

Marktwirtschaftt!. This wou}d rot mean going back to the kind of capitalisn
that had previously existed, but the introduction of a system of
decentralised economic decision-making regulated by the forces of
competition. However, the concept was not that of the free market economy
since it was thought that competition would not develop spontanecously
but would have to be enforced by legal means and defended as an ecobnomic
principle, In this respect it was particularly necessary to prevent
rponopoly- integration - hence the act of 1958 which fegulated competition
and the introductioh of further measures in 1973 té linit mergers and
take=overs.

Politically, a federal regime was decided on and some

commentators callied it 'cooperative federalismt.

(1) ¥y main source of documentation is: The Failure of the State
ede. James CORWFORD (London: Croom Helm, 1975) and especially the
chapter by John HOLLOWAY "Decentralisation of power in the Federal

Republic of Germany!,
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Within the Federation ( Bund ) each Stete ( Land ) has a constitubion
of its owm which sets out the systom of legislative, governmental,
adninistrative and judicial powers.

The Bund has exclusive power to legislate for foreign affairs,
defence, the currency and financial affairs, customs, railvays, air
transport, posts and telecomminications. The Bund and the L#nder!compete!
in matters relating to civil and criminal lsw, industrisl and economic
legislationg road traffic and so on. In matters such as these the Linder
are only competent where the Bund has not made use of its powers. But as the
Bund enacted appropriate legislation as early as 1949, the Linder have
pursued their legislative activity primerily in these areas where they
have exclusive competence, and these include everything not covered
elsevhere: culture, education, local government, the police ete. Tt was
also 1aid down that the ggég could enact outline laws relating to matters

such as the press, the environment, regional development and so on.

An important element in regional power is the existence of a second
Chamber, the Bundesrat, made up of representatives of the States, which
has played an increasingly large part in the passing of national laws.
fnother fact that must be bérne in mind is that the administrative devolution
granted to the Linder is much greater than the decentralisation of
legislative power.

In general, the L#nder have responsibility for enforcing all
Federal legislation.

Finally, where financial matters are concerned, the Linder' s
autonomy is guaranteed by their power to levy their own taxes: income tax,
company tax, . capital transfer tax, beer tax, wealth tax. The Federation,
on the other hand, takes the proceeds from valne added tax, customs and
excise, monopoly tax and transport tax.

However, the basic law provides that the Federation may if it wishes



¢leim & part of the revenue from income tax for its own needs; and it also
provides for devices to distribute revenue more evenly between rich and
poor Lirder.

The development of the relations between Bund and Linder, cspeclally
since 1960, is fairly typical of the broblems posed by economic
development in western countries from that date onwards.

What we have in fact seen has been a considerable increase-in the
activities of central government expressed in an increase in public
expenditure on the part of both the Bund and the Linder.

In 1969, under the great CDU-CSU-SPD Coalition, the government passed
the famous !'Stabilit8tsgesetz! which increased the government!s econonmic
powers. This law could only be enacted after the Congtitution had been
amended so as to give the Federation control over the expenditure of the
L#nder. Since then, the government has, for cxample, been able with the
Bundesrat's agreement to force the Bund and the Linder to contribute 3%
of the yield from their taxes to a reserve fund set up to counter the effects
of economic ¢ycles.

The law sets out the aims that economic policies must pursue and
eatablishes 'kongzertierte Aktion' in the framework of an Economic Policy
Council which makes recommendations. These recommendations now carry
congiderable weight in political life.

The second iﬁportant reform was the 1969 Fiﬁance Act which took a
further step towards controlling the Li#nder. Kot only did it provide for
coordination of the medium term planning of the activities of the Linder,
but it alsc established the principle of 'common activities! which wonld be
undertaken by the Bund and the L#nder together. This concerned the financing
of investment required by modifications in regional structure. Parallel
with these developments, there has also been noted a progressive ltransfer of

legislative competence from the Linder to the Federation and an increase
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in institutionalised cooperation between the Federation and the Linder.
Finally, various constitutional smendments have gradually made

it possible for the Bund to have access te an increased proportion of the

yield from taxation.

Whalt can be seen, therefore, is that in the Federal Republic there
has been a general trend towards the strengohening of central power since
1950, particularly ss a response to the needs of overall economic
policy. |

This trend has become more pronounced at the same time as economic
power in the private sector has become more concentrated. Indeed, this
was what nade it necessary, in 1973, to modify the 1958 laws regulating
competition by introducing some form of ccntrel of economic concentration.

There has\thus been a parallel development of the control of
subordinate public auvthorities and private economic interests, and this is
typical of the development generally encountered in the capitalist part

of the advanced industrial world.

REGIONALISATION TH ITALY (1)

Although the Italian constitubion of January 1948 gave the
regions the pover to legislate for certain matters, such as agriculture
and public works, it was in fact not until the law dealing with
regional financeé was passed in May 1970 that some form of regional
devolution got under way in Italy.

There are a number of reasons for this. Firsl, the general

(1)VMy main source of documentation is CORNFORD op. c¢it. and especially
the chapter: "italy, Regionalism and Bureaucratic Reform" by

Martin CLARK .



political climate in the period 1948-50. This was the time of the cold
war when, following the exclusion-cf the Commﬁnists and Socinlists from
government, the Christian Democrasts were able vo consolidate their |
influence in the ceﬁtral State. If they had conceded powers to the
regions at that time, it would have amounted to them giving up their
chance to strengthen their control of the vhole of the political
apparatus.Fron then on they thougﬁt it preferable Lo make use of the
prefectorial system to exsrcise control over regional and local
suthorities which might be in the hands of cpposition parties. The
Christian Democrats were further encouraged to act in this way by their
need to form an alliance with the Liberals who were fierce supporters

of a strong central State

A second factor which discouraged regionalisation at this time
was the relative failure of the experimentel designation of
a number of regions with a special autonomous status: the Valle dtAosta,

Sicily, Sardinia, Trentino-Alto-Adige and, from 1963, Friuli-Venezia~Giulia.

As early as the beginning of 1948 these regions became autcnomous in a

far larger number of areas than 'ordinary' regions -~ local industry,
commerce, educaticn, social matters. But their autonomy did not amcunt to
much in practice since the regional assemblies made 1little use of their
power in these areas. Moreover, the administrative power of these regions
rema@ned extremely limited in practice and they had very little financial
independence.

These and other factors, such as the battle between local ’elites'
and recent immigrants for power in the regional assemblies, all worked

against the success of regional experiments up to 1970,
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But the situation was te change as scon as the law on regionzal
finances was passed in May 1970 since this was what enabled the
experiment previded for twenty years earlier in the Gonstituﬁion
to get under wayrpwoperlyo

The electioné to the Reglonal Legislative Councils took place on 7th
June 1970. The results contained no suvuprises despite student
demonstraticns in 1968 and‘social_unrest in 1969, Indeed, N0 strong
current of popular feeling in favour of regicnalism has so far been
detectable from these electi@ns, But this could change in the future
because of the fact that the officegof reglonsl ‘tcouncillor! and of
member of the national Psarliamen® are incompatible.
The legislative activity of the regiong is subjected to twe forms

of national control.

If a piece of regional legislation does not receive the approval of
the government commissioner in the regicn it is referred to the
Constitutional Court for a final decision on whether it is within the
Constitution, or else it is referred to the national Parliament vhich
>decides whether it is politically tacceptable! (what its 'merits! are).

Legislaﬁion may be declared unconstitutional if its effects would
be fell beyond the borders of the region, if it infringes international
obligations, the Constitubtion, or the basic principles laid down in the
laws of the State.

_ A reglonal law may alsc be declared null and void by Parliasment if it
is against the national interest or that of any other region. |
Furthermore, the law on regilonal finances gives the regions only one
seventh of the revenue from taxation (rates and income tax). Most of their
révenue is derived from two other sources: the State makes over to the
regions half the revenue raised by the rocad tax on vehicles registered
in the region, and a 'common fund' has also been created into which is

paid a fixed proportion of the yield from certain indirect taxes which



are collected by the State. This fund redistribuﬁes its rescurces
according to a fairly complex set of criteria.

A1l this indicsates that ﬁational control remains very strong and that
where large tasks afe concernea regional finances are not sufficient to
develop truly independent policies.

From the administrative poini of view the regions have chtained
greater responsibility for the sreas listed under article 117 of the
Constitution, namely regicnal administration, local and rural police, fairs
and markets, socilal welfare, health care and hospitals, rmseums and libraries
urban plenning, tourism and the hotel industry, roadfand public works in
the region, waterways, mineral waters and spas, hunting and fishing in
inland waterways, agriculture and forests, and local craft industries.
The regions' activity in these areas is checked to make sure it is
lawful. There is also a provision for the regions to beldelegated! powers
by the central edministration in areas other than those listed above.

As a resull there are two kinds of regional administration, making use

of two different sorts of procedure and having applied to them two

different kinds of check by the central suthorities.
The job of coordination falls to the Government Commissioner appointed
to each region to act as a iink-between it and the central authorities.
He has under him a Commission of Control whose job it is to meke sure
the region's administrative decisions are legal.

There should also be mentioned the creation of regional sdministrative
tribunals in 1971. They give rulings in cases of dispute between the
citizen and the regional administration or between the citizen and the
regional offices of government depsrtments. These tribunals are local
branches of the Council of State.

In practlice, there has not been a tranfer of power in all the
areas set outrin articlé 117 of the Constitution. When, for example,

there elready existed a national agency {espccially for tourism, craft
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industry and emall businesssg) that opency remained competent for the
country as a whole. In addition all the decrees relating to the transfer
of power reaf{irmed the State's managerial and coordinating role. On the
other hand, in matters such as public health ‘the delegalion of administrative
tasks to the regions has often been contemplated.

Delegaticon of this kind ie in fact part of & more general process
of.reform of the whole of the sdministratvive structure of Iltaly in
response te the needs of the economy énd of Italian society for more
efficient management. One aspect of this reform is the decentralissation
of government departments and the reorganisation of ministries in Rome

on a functional basis.

TIX ASPECTS OF REGIONALISﬁ IN BELGIUM

In Belginum the challenging of the present structure of the State
has been the major political problem of the last fifteen years. Belgium
is treonsforming itself from & centralised, unitaaﬁ State into a semi-
federal State and is giving a measure of autonomy to new political

entities.

I. The Birth of Regionalism

. A, Cultural Aspects

Belgian regicnalisation is usually considered abroad as an
exclusively linguistic problem arising out of the tension between
Flemings and Walloons. This is a great over-simplification. The question
is in fact much more complicated, and in order to understand it it will
be necegsary to explain briefly what happened in the past.

The Belgian State was created by & French-speaking, intellectual



bourgecisie as a unitary and centrelised State with one official
language (1). The armed forces, the Judiclary, education and the civil
service, all served to spread French culbture and the French language.

The Flemish population, which was'essenfially nade up of farmers and small
eraftemen, was considered backward and was, in fact, excluded from

power in the new State. As the years went by this situation became
intolerable for the Flemings. Thenks to a number of difflerent influences,
a movement for social and cultural advancement develcped in Flanders,
especially after 1870, and this gave rise to the Flemish Movement which
gradually acquired‘political aims l'against'! those of the French-speaking
unitery State. Between the two world wars this Movement's most
noteworthy achievements were that the University of Ghent became Flemish
and that in 1932 a series of laws was passed confirming the principle of
unilingvalism in the regions and bilingualism in Brussels.

These achievements meant that Flanders, the part of the country
with the largest population, alsc gradually acquired and intellectual
and cultural elite which began to occupy increasingly important, though
not yet dominant, positions in public life and in public administration
in Belgium.

After 1945 the language question came to a head in Brussels, the
capital, where the two'linguistic communities exist side by side but
where French speakers are very much in the majority. There were also
one or two other.trouble spots along the linguistic dividing line which
became 'permanent! in 1963.

Although Brussels is the national capital, the Flemings have
alvays found integreation in the city difficult (except for work
contacts in both the public services and the private sector). Furthermore.

town planning policies have not encouraged people to live in the centre

(1) Even though linguistic freedom was laid down in the Constitution.



of the city, and there have been waves of removals towards the oulskiris
into *Ilemish territery'. Bul thenFrenchmspeaking elites who moved out
inthmxmyhaim)ﬂmmmhmcﬁgﬁmmguptM3ahmﬂagmimhm:mmmb%
French gave them. New tensions were created which led to the 1963
compromise on the 'Ylinguistic facilitiest! granted to French speakers in
six boroughs on the outskirts of the Brussels conurbation. Neverthsless,
the tensicns have not entirely diéappeared, not least becausc of the
foundation of the French Speaking Front in DBrussels in 1965, since this
is a political force whose demands are essentially linguistic.

By playing on the idea of a Jlemish threat, especially the
increasing nunber of Flemings and the decreasing number of French speakers
enployed in government departments, this political party has taken votes
off all the so-called !traditional! political partieé in every electicn.
At the present time its views correspond to those of not far short of
4£0% of people in Brussels,

The cultural divisions in the country resched a Ypeak!-in- 1968
‘when a crisis inside the University of Louvain led to a 'scission! within
the University and to the French speaking part of it being moved into
Walloon territory. The crisis was caused because the Flemish commnity
has started to make new kinds of claimg for cultural autonorny.

Finally, the major traditional political parties in Belgium, the
Christian Democrats, the Socialists and the Liberals, were unable to
recist the pressure of events, and in the folleowing years they also all
split into two separate and distinect wings.

These different elements indicate that the cultural aspects‘of
the Flemish Movement are not snti-Walloon but, rather, the expression of
a need for autonomy in relatlon to a State with centralising tendencies

in which Irench speakers predeminate. In a later phase this Movenent
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began to concentrate ite atlacks against the capital which was thecretically

AV

national but was in fact lavgely dominated by French speakers.

B. YXconomic Asnects

In the period 1965~70 economic problems began to add a new
dimension to the Pelgilan fproblem’. For the first hundred years of Belgium's
existence, the country's main inéustries and major sources of revenue
were to be found in Wallonia (the French speaking region) and the organisations
which administered the economy and finances of the country were situated
in Brussels. But since the last war it has not been possible to halt
the decline of this part of the country because of the age of its
industrial machinery, the fact that the birth rate is declining and the
population ageing, because the ﬁines have been closged, and stiffer

competition has
internatiocnal // hit the traditional industries hard (steel, textiles,
paper and so on). Iﬁ is also true that a climste of industrial unrest has
not helped to encourage the crestlon of new industries. After the end of
“the 1960s, the economic and financial situation became increcasingly
favourable for Flanders with the development of the necessary infrastructure
(notorways, porﬁs and so on), with an industrial dynamism that continued to
increase, and with the arrival of new, in general medium-sized, industries
whose output is hight
At the same time Flemings began to be appointed to posts of

respénsibility in national economic and financial institutions. Flanders!
share of the GDP rose from 44.2% to 56.2% between 1958 and 1977, while

that of Wallonia fell from 34.2% to 24.7%. This situation caused '
discontent in the Frenchwspeaking areas which in turn gave rise to a

desire for ecconomic sutonomy in the region. Since the centralised State

and the great ecconomic and finaneial institutions had not been able td

carﬁﬂ through the modernisstion of indusiry, some French speakers
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argued that it woulid be prefersbie to erecate some form of antonomous
governpent for the Walloons. Thiﬁ does nctrexactly amount to federalism
which 1s always presented as an extremely drastic solution, tuht it does
mean giving the Walloons the power to solive their own problems in their
oWN WaEY .

But the key question is where the money is going to come from. To
whet extent are the Flemings going to}agree to the transfer of some of
their new found wealth, whether the State is unitary or regionalised, to
a reglon where, very often, buresucracy and & liking for short-term
soluticns to prop up outdated industries are only too evident?

The Brussels question alsc hes an eéonomic side fo it. It is not just
a matter of finding a means by which the tve languages and the two
cultures cen exist side by side. There iz also the issue of the level at
which decisions affecting the ecconomic future of the city will be taken.
This in turn involves all the ecconomic activities which are drawn to the
capital, . the industrial febric of the region, not to mention the
financlal problems of the local suthoritiss, the problems of unemployment
end the mobility of the labour force. The inhabitants of Brussels have made
it known politically +thal they do not wish to be governed by the French
speaking part of the country whiéh is of little interest to them given
their owﬁ problems..Nor do they wish to be placed under some form of
tjoint? Flemish~-Walloon local government. |

Political circles in Brussels point to the cityls special duties

and tasks both as the capital of the country and as the headquarters of
international organisations, and therefore claim the right to full
regional status in political and institutional termg. The Flemish,
however, fear thal this might lead to the creation of two mainly French
speaking regions in Belgium. Hence their reiuctance to entertain the idea

of regional autoncmy for Brussels.



IT  Current Trends in the Reform of the Siate

Is it possible to reconcile the cultural a2vtonomy which the

Flemings ask for with the gocio-economic autonomy that the Wallcons demand,

whilst at the same time respecting the role of Brussels as the national
capital and recogrising that the ciiy has its own economic and social
problems? These are the issucs tackled in the reform of the State which
has nov been going on for ten years. The present government (médevup of
Christian Demécrats and Socialists from both linguistic groups) was Tormed
vwith the intention of reaching a solubion to this problem by gradual
stages.

The first important stage in the reform of thé State dates back to
1970 (1). The Constitution of the country was revised in order to

make it possible to institute both cultural autonomy and the existence of

regions. Subsequent political debate was to crystallise round this two
part reform when the time came to put its broad principles into

practice.

Cultural auﬁﬁomy meant the creation of communities (French, Dubch
and Gefman) (2) each with its deliberative assembly that can
exercise the power of prescription in the form of decrees that have the
same legal staltus as laws. The dultural Councils which draw them up
are compﬁsed of members of the national Pariiament (cither the Jower

hambar or the Senate)

(1) The most interesting work on the whole problem of the reform of the

elgian State is R. SEWELLE (University of Ghent) La réforme Ae 1110t at
Belge Textes & Documents No 319 1979. HMinistére des affaires dtrangdres
(2) The German community does not have the same deliberative DOWers &s the

other communities,



Regionalisation meant that some social and cconomic matiters would be
dealt with by develved assenblies and decentralised executives. The
Constitution recognised the existence of three regions: Wallonia, Flanders
and Brussels,

" The word 'region! must be understocd in the sense of an area of
territory while the fLerm ‘commﬁnity‘ rmust be thought of as referring rather
to the population defined 1inguis{icall‘b

escribing the new situation, Morsieur Léc Tindemans, who had played
an importent part in the 1970 reform, said, ¥ ... the country's linguistic
dualism has produced a regionalised BelgiumaAAnd in the very near future
this regionalised Belgium is going to turn into a plurinational State.
The cultural communibies (Dutch, French and German) will consciously
contribute to the building of their future within it. This is, in my view,
& new phase in our national history, and Belgium is about to become a
new kind of State" (1).

The 1970 reform should somewhat reduce the feeling in each of the
two major commmities that they have become less important. However, it
did not grant an equal degree of autonomy to both. From 1971 onwards
the Cultural Councils were able to use decrees to settle cultural
questions, to pursue international cultural cooperaticn, regulate the use
of the language and control education, even though they did not have
executives responsible tc them for such matters. Regionalisation, on the
other hand, did not take effect immediately. Regional Economic Councils
were crested by an act passed in July 1970 which provided for economic
decentralisation, but these were only consultative bodies. The act
contained, for the first time, a legal definition of Flanders and

Wallonia, but did not provide definitions and solutions that were sufficientb

(1) L. TINDEMANS La Belgique répionalisde, passsge de 1'Etat-nation & 1'Etat

plurinational in Textes & Documents Nos 286~7, aolt~sept 1972
&

{eds, du Ministere des affalres étrongdres),
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clear to'takelpfoper éc¢ount of Brussels.

The first Tindemans government (Social Christians and Liberals)
passed an act of Parliameni on 'preliminary regionalisationt in 1974,
thereby instituting transitional regionalisation until such iime as
the twd~thirds parliamentary majority required by the Constitubion
should decide on the permanént msasures to be taken under the reform
begun in 197C. The idea was to cnsure that the reform Lecame a reality.

As far as politiesl matteré were concerned, it meant a division of
responsibilities in areas where different regional policies were justified,
in accordance with the Constitution. In this way 'Ministerial Committees Tox -
the Regionst were set up inside the national government and Regional
Councils made up of senators, independent of the consultative Regional
Economic Councils referred ito ébove,'were given the right to examine
regional affairs directly, though they were not given prescriptive or
Tinancial powers. As far zs financial questions were concerned, a political
agreement was reached to divide the finarecial support of the State in the
reglons in accordance with the following objective criteria: the surface
area of the region, the revenue from personal taxation, and the size of

the population.

Later studies have shown that these criteria were disproporticnately
favourable to Wellonis since its surface area would alvays continue to
be larger than that of any other region but the pace of its development was
not rapid enougb_to justify its superiority.

The second Tindemans government triedjbut failed)to put through_

a complete reform with the so-called Egmont Agreement, while the present
government, composed of Socialists and Social Christians and which has
emerged out of a long political crisis, hag proposed overall reform in

three phases:
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- carrying out a provisicnal regicnal reform which would be compatible
with existing constitutional texts.
- adding to the temporary structurss and compétent authorities thus created
by revising the Constltution and passing crganic laws which reguire an
extraordinary political majority.
- adopting Lhe constitutional and legal measures needed to resolve the
prbblems poses by three things in particular: the reform of the Sernabe
(by the creation of a Regional Assembly), the role of the provinces

( decentralising present political powers by sharing them hetween the Stéte
and the local authorities), the creation of a special Appeal Court (whose
job would especially involve setiling confliets that might arise between
national, regional and local decisions).

5 In instiﬁutional matteré, the legal reform of July 1979 meant the

i creation of four integrated executives within the national government o

nenage, respectively, the French commnity, the Walloon region, the
; Brussels region, and the Duteh region and commumity. It will immediately
be obvious that Flanders has been treated differently from Wallecnia and
Brussels since the Flemish chose to combine ‘'regicnal! with !community!
affairs - a combination which they believe foreshadows a two part,
para~federal system with Brussels becoming a sort of State terribtory.
The pecople of Brussels are for the most part opposgd to this idea.
| What is neﬁ in the July 4979 law is that it wakes it possible for the
commmity and regional executives to discuss matters which fall within
their competence in an autonomous way.

As far as the shructures and competences of the regions are

concerned, an agreement was reached within the Government in January 1980
after the mini-crisis in December 1979 when the FDF left the Government.

The main points of the agreement were:



1} The three regions asre Lo be directed by 2 regional council and a
regional_executiﬁce The Regiocnal Council is made up of members of the
Lower House and cof the Serabe whe live in the region {(the Brussels reéion
includes the 19 commnes in the conurbation). The Regional Executive is
composed of ministers of the national governmenl appointed to it by the
King. These ministers are responsible beth to the Regional Cocuncil and Lo
the national Parliament.
2) The regions' competences cover toun planning and development, protection
of the environment,hunting and fishing, water supplies, exploitation of
natural resources; regional planning, public industries in the region,
regional aspects of credit managoment, energy policy, cconomic expansion
in the region and employment. The Brussels region has more or less the
sane competences.
3) The Regional Councils govern in those hwhters by iscuing orders which
can modify national lews. National legislation cannot modify a regional
order, but it can suspend it for six months after promulgation.
4) Within the Government, two executives have been created corresponding to
the Cultural Councils: the Dutch-speaking Commmnity Executive and the
French~speaking Community Executive. The forner is the same as the
Regional Executive.

The Government agreement continues in force until 31lst December 1984.
If ne lasting solution has been found by that dote only the Execulives
will remain in existence. Moreover, these Executives may, any btime after
31st December 1982, tleave' the government if they wish.

It will also be necessary to find some new mecans of financing before
that date.

This, then, is tﬁe systen which will enter into operation in
Belgium in the next few months providing no political incident occurs

to prevent it in the meantime. It is far from being & perfect system.
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A major criticism to be made of 1t is the way the same pecple serve as

-

“both members of bthe national Parliament, of the Regional Council and of

the Cultural Council. Another eriticism conecerns the responsibility orf

the Regiohal and Community Executives wpich remaing within the national

government. Finally, the fact that regional orders and national laws

are given equivalent status {apert from the right of six-month suspension)
could give rise to serious conflicts of interest. But if the reform

gsucceeds in creating the minimum of confidence between the Commumnitics

necessary in order to set about more long term reforms,then it will have

achieved something considerablie.

(Conclusion to follow)
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Dans ces conditione 11 sertle exect do

"Loconormic prossures underlying regionsd
Cthe pressure to decentralise decision-making and widen partizipation in
govornmenit, The final extablishment of btwenty reglonal governments in Ttaly

in 1970 came gbout pricoipally in rooponss o this Istter kind of influence,

P P Il e Al "y .3 -

(1) Neil SUOER, The function of the m
Contemoorary Eurcps

Morton Rouertso
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Conclusions géndrales.

1. Tl résulte de 1texpeosé oul préciéde gue le phénoméne du régionalisme en

o

Furnpe repose sur un certaln nombre de causes ou clrconstances communes,

et

indépendamment du fait que les frrmns et modalités du régicnalisme sont
différentes dans chague Days.

Une de ces causes est d'ordre dconomious ot concerme 1'aspiration & une

meilleure distribution territoriagle (des Truits de la croissance €conoripue.

‘

Ffalisde le plus frégu emment sans encadrement jou plenification) suffizen
eltte croissarce des trente derniéres anndes o priviiégié certaines régic

au détriment d'autres, Cette situstion est mal accep

favorisées dans le contexte des cadres torritoriaux nationaux

"Regiongl policy has become

Y¥estern Furopsan goveroments in thae pas two decadss, The primary roason ba

bode

heen a desire to iron out severe discrepancies n economic development

betwagen different arcas within the =tals and to promote industrisl grosth

\

cdu
and emzloyment in the backwasrd roenions” (1)(ex. South Italy)

2, Il apparait assez nettoment de 1 'expérience allemande (2) cue les struce
L Lo struc-

a absorber la pression

Py 3
gt .—,D&L‘ L‘l&x TRt
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tures Fédéra}c

i pwe

LI

nal@ congue  aussi hi€n comme un
Wmmw.‘. o
un centra’isme

leure ﬁlFFUJA'P J=
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Les expérierces “5d:relw¢ comwortnwt en effet en géndral des Forus d'éc
o}

et e 3 B3R N P

tion QFY‘ les: ey

rent des transferts des régions riches aux rigions

rolns Favor“

L} Pst dun gxact de dire "a decoentralised stricture introduced in advance

of active prossure scrves to rob potentially disintegrative movesents of a
territorial noexus o The second comment is that federal systers are often

(1) Neil ELDER, The Tunction of tre moadern State, in State and Sueiety in
Centemperary Surcens, Fd. by JE3 Poynarn and RN, Zer ﬂD,
Martdn Fobertson, VY D Cord,

(2) On pourrait sans doute tirer 1oy memes conclusions d'un examen e la

situation on Sulssa,

important préoccupzation of most
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uncritically rogarded as a means of dividing powers, but the "observe" is
also true : @ sensible territorial dispersien of auwthority can strenghten
the intégrative ability af the state" (1). ‘

Cuant aux éxpidriences régilonzles gui se développent en dehors des struce
tures fédérales, .1l est trep tHt pour tirer des enseignanents.

Pour 1'Italiec, il sembie bien gua 1'expérience constitue indirectement

un moven de stablliser el de raticnaliser un Etat centralisd dont 1'efficacis
té 2st guelguefois mis en doute,
"The reglions may prove a useful innovation., They m be able to act more

guickly and competently than the cold ceontralised Gtate administrztiocn.
Above all, they provide local politidians with an opportunity to inform,
influence and take part in the national economic planning process, thus
(presumably) making national planning more effective. Paradoxicelly, there-

fore, the real importance of the rogions lies in the help they may give o

i

the centripetal tendencies of the modorn State and of the modern SCONomyY,
The fariliar rhetorical declarations that the regions ars 'a dynanic active
component of the reform of thas State' have more truth in them than listensrs

often mwalise" (7).

Jl

3. Malgré cetie derniére conclusion optimiste en ce gul concermzs 1'Italie

l2s transformations rdgicrizlistes sont 1oin d'Stre la pa--

-
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racée pour la sclution des probléres auxguels sont confrontés les Etats-

natiors de 1'Surope cceoldentale.

Certes le mouvvement régionaliste s'expligue particllemcnt comme une réacilior
d'exacerbation contre le besoin de 1'Statds centraliser toutes les ressour—
ces et 1ss forces nationales {3)[ scus la pression d'ailleurs ces partis

politiques, des parlements et des gouvernoments gui espérent alnsi retrcover

une certaine cohdrance politigus face aux 'défis' extérieurs et intdricurs).

{1} Cordon SV1TH, The reintegration of the State in Yestern Curcos. Fros
Martin Kolinski, <, Olvided Loyal ties. Brltis regl
. assertion and born nointegration, Mancheaster 1979,
voir aussi M. Clark p. 73, Tha failure of the State, £d. by James Cornfor
Croom Helm Lonaon 1070,
M, Clark p,o 73,
OChita I0HESSU, Centrepetal Politics,

Powar, Hart-Davio, Hqﬁ

—
[ IS

Nt

overnment and the new Centres of
ibbon, London 1975,

o~

992

—~
{21
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At the same tine, the locel and rogional interest, dismayed by the lack

of success of the state as a whols, becore increasingly inclined to attri-
bute 1t to peremial incompgiibilily bobtyoen national interests anrd the
affairs of the local cormunitics. Inflaved by the new means of direct deci-

these decisions themselves regardloss

sion-making, they procecdad to g
of and in cppositicon to "mational policic 5"[1)‘

‘Mais c'est une illusion de croire que cette réaction régionale va, 4 clle
seule, résowdre les problémes de base auxguels sont confrontés les Etats
nationpaux., Le dévcloppensnt des sonields industrielles et post-industricsllies

-

a contraint des Ctats & réaliser des thohes et fonctions tellement nombreuses
qu'ils n'arrivent plus & en assurer la maitrise et la conduite corroctencnt,
L.es deux charges mgjeures & formuler cdntr& 1'Etat-nation conterporaln sont
celles de 'l'inadsquacy' st de 'lloverextension’ (2).

. 'inadaptation concerne principelement le contexts extérieur de 1l'tiat

la garantie de la sécuriteé physigqua 2t de l'autonomis économicue et 1 'ex-

ression de la solidarité nationale,

3

- »

La 'surextension' de ces tAches se rapporte & son développement internie 1id
: « . . - . s
essenticllement & sa fonction de gerant d'un bien-Btre géndralisé {(3)

Ce phénoréne a déja fait 1'objet o'dtudes nombreuses,

Il me semble cependant pas qu'on all exeminé de fagon approfordie la guestion

H
ot
Y
3
»
5

de savoir quel type de pouwvsi cu d'organisation régionale ssrai
d'alléger effoctivenent les tiches de 1'Etat pour le rendre plus ef

dans la poursuite des fonctions gui en teute hypothése ne peuvent dire dé-

férdes au niveau ragional.

4, 11 reste & saveir guelle sera 1'influence de la poussée rigicnals en

Furops oceidentals sur le mouvement dtintéagration surondgen et =zur la struc-

ture future de la Communauts europdernneg ,

I1 n'est pas contesté gque si cette vrganisation a pour tiche de ’Drumauvoif
un développement harmonieux des activitds édconomigues dans 1'ensanble de la
Communauté*{a), elle doit se doter, cunme elle 1'a fait depuls 1975, ¢un

instrument spécifioue de politigue régionale.

Ghita TONESCU, op. cit,

G, S4ITH, op.cit,

voir notanmont la bLib
-

iograshia en gnnexe,
Article 2 du Traité CFC

Py
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cncore établi et nrouvd que celtie politicue rédgicnale

spra viatment "comnueautativre”™ ou oo sera oulun moyen indirect de ronforcer

Firats,

ou dlapouysr les politigues rd
De toute fagon 1'intégration curondonnz va avolr des implications imporian-

tes sur lL'évoloution des institulione lug]on sles et nationales,

sytinente observation de 0. COTVEES

On ne peut pue souscrirsg a

"Tber is every reason, to treat Eurapsan integration as having important

- - . . . L g .
Amplications for the rBle of rmeticonael and subnationegl institutions that must

ne undgerstnon and made compatitie wilh our standards of parliamentary demo-
r

cracy if the Community is to be succaessful according to those standards" (V)

Tus

Clest dgalement un domaing ol la recherche nourrait Btre poursuivie

L—u

¢ tivement,

W

Guoigu'il en selt, 1l semble hien que frLE un teinps crncores assez long o

compte tenu de l'évolution rdoconte du farﬁ state', la Communauld curo-

on collaborati aviec les biats netic-

(o]

péenne se daveloppera & partir de

Naux,

La perspective d'une Surope des rdglions comme antidote et rdporse & 1'Etat-
ation, icés chére & Denis de Rougumont, ne gemble pas pour demain (2).

Dés lors la VOLL gui s'indique est celle '"to examine vhether in theory tho
Furopean partnership could help to solve the problsms  of the advancsd in-

dustrial countries of Western Furope® (3] et comment,en particuliocr, Ias

Ltats eurcpéens & travers cette comsuneutd et avec elle, retrouverunt les

voiss de 1'inddoendance et de 1'autonom

ation, regional devolution and nabio-
PSI Studies in Suropean Politics.

{’1) O, COGES, a.o., Eurocpean integrn
nal pariiarenis

London., July 1%

Y IS o - . R LN A2 . . . s amy o,
(?} D. de BOUGENONT, Letire ocuverte aux curepesns. Albin Michel, Parie 19727,

{3} G, TUNESCH, op. cit.
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THE FATULLURE OF THE STATE, Fdo ny Janies CORNFCRD, Croon Helm London 1975,
and in garticuwlar : ,

Martin CLARK @ Ttaly, Regicrmalism ond Bureaucraiic Peform,

Jone HOLLOVAY ¢ Decentraiisation of Poeer i the Federal Pepublic of
FD)F\’}U ).

R, KeALLISTER @ The EEC-Dimension, intenoed and unintended Conssquences,

STATE AND SOCTETY IN CONTEMFORARY LURUPE, Ed, by J.E.8. HAYWARD and RN,
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CONGRUENCE .OR CONFLICW?

by Helen Wallace, Lecturer in Public Zdministration
at the Civil Service College, London; currently

onded to the Planning &taff, FCO.

Draft not for guotztion without the euvthor's permicssion.

This article expresses simply the personal opionion

of the author.

1. Academic theory and political practice appear to

have turned a complete circle in the context of

European integration. 1In the fifties and early sixties
most analysts of the Buropean Community (EC) persuasively
argued'that the momentum c¢f integration was displacing
the nation state as the fulcrum of political activity.
The empirical record of the BEC was impressive and

seemed to substantiate the arguments of the theorists.

By the mid-sixties the seeds of doubt had been sown.
Acute controversy within the EC began to suggest that
governments wanted and could have their cake and eat it.
Member states generated support for intensive cooperation
on many issues, yet national sovereignt Ly had enough |
reSilience to preserve strong national identities.
Governments stood back from relinguishing authority

to the EC on other issues and were reluctant to extend
the scope of collaboration. The French were alone in
~asserting this explicitiy as a point of principle.
But the other governments showed case by case their

hesitancy to cooperate except where their national

/ .
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- only viable explanat sion of the WC. Integration disap

intercste clearly converged with what the TC collectively
embraced. 7This seemed Lo vindicate those more scepiical
academics who had consistently asrgued that the BC could neve

be more Lhan an THtU‘vae”ﬂm“WWHETDHViOE the servant not tn

=,
magster of its memb@rs.cj

2. During the sewventies this view gained currency as the

3
[¢]
)
H
o)

o)

as the organising concept of the theorists)to be replaced by
the more diffuse labels of transnationalism and interdevender
The disarra ay of the decade, exemplified as the shock of the
recession bit, even suggested that the member states were
retracfing what they had already conceded. Freference for

individual national policies was strong. The TC was apparen

ly left as simply one of many international fora for consult-

By

ation ard sporadic coordination. The 014 policies of the
fifties ard sixties survived, but were barely adjusted to

take account of their chansing economic environnent

5. Yet there were paradoxes. The scope of cooperation was

extended to bring in foreign wolicy consultations in

<
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1970 an

systen (EMS) in 1979,
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the creation of the ZTuropean
The scope of the institutions grew with the enmeshing of
heads of government in the ﬁuropean Council and nmore
surprisingly with a strengthened “Suropean Parliament. that by
1979 was elected by direct suffrage. The membership of the
EC was expanded in 1975_and is about to bhe further inﬁreased.
The outside‘observers have stood back in confusion, reluctan:

v

to categorise the essence of the Jommunity's character, and
uncertain as to whether the eipghties would see a revival of
creativity or a c@ilution into a looser asscciation variously

\
labelled as "two-iticr' or 'a la cartel'@%)
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hovever, a crucial

4. In the midst of this contusic
point of nnbhudolcgv han beccome clear. pralanced analysis
of the Comawunity is‘p05sible unless 1t includes a careful
assesoment ol i1ts impact on its component parts. Unless we
can understand the response ol the membér states to fheir
participation we shall fail fto come to grips with the elusiwve
phenomenon'which is the Community. Regratbtably, however, the
territory is still not fully charted. 4 number of stulies
have been made of T particular aspects nf the inte-relationshiz

@

between the member states and the BC. mThere are Some asses

[.\
LU'But

ments of individual naticnal policies. their coverage ic
far from complete.and there is no accépted framework for
evaluating their findings. Perhaps most striking is the
extent to which studies of domestic politics within the

individual countries that happen to be members of the BC stil

neglect the Community (and irdeed international obvligations

in general) as a relevant dimension. Their justification may
correctiy be that what happens internnlly still carries the
primary importnnce. Fowewver, the re«lity of eéonomic and
security independence ponethv*eso DTP inges on domestic

policy options and has in corseguence a political significance

5. This leaves three main questions for closer exemination:
1) Is the impact of the EC on its membérs different in
kind from that of other kinds of international co-
operation?
2) What is the nature of the Community's impact on the
politics of its members? -

%) hat are the factors that determine the way in which

member gtates respond Lo the EC

The answers should take us closer to an understanding of the

‘_h

nistory of the Community and perlinps even to sugsesting how it

‘may develop in the future.

-
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international orgeanisations. iere the theorists, esvecially

TH IHICEYTC ”k”“ CI T COITIUNIMY

6.. The first guestion 1s the simplest. Toth acadenic

N

research and the political record agres in defining the

Pl
O
-
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the Community as sui generis. he Community method, derived

“from the Treaty francwork and the operation of indemnendent

. s e v . ey e
institutions, ties the member states into an intensity and

range of organised cooperation that are unparalleled in othe:

the neofunctienalists, were quite right to draw atiention to
the btleties of the bqr alning process, Lo the importuncs
of interactions zmong nationsl elites, to the characteristic

of policy cooperation in vrescribed sectors, and to the

resources that cen be mobilised in support of Community gosl:
A cross-nationzl policy consensus is still difficult to
achieve, nor are agreements pregregsively cunulative o
unilineaf. Tet the Community systen in spite of all of its
probtlens has pfoved renarkably resilient. It has been
capable of generating accord often tc the surprise of the
participants

7 The congseguence ié that the XC bites deeply into natiorn:

policy vrocesses. It setc constraints on national freedom o
manceuvre. It offersoprortunities for individual members to
mobilise Community resources in support of national policy
objectives, most evident in the agricultural sector. It
allouws menber governments 4o ﬁeflect criticism by arfuing
that the burden of responsibility lies at the Community
rather thun the national level. The rules of the Community
gane have becone falrly firmlyvestablished in a set of norms
sbout legitinate behaviour. Certainly the rules can be
nanipulasteéd to national sdvantage depending on the dexfﬂrity
of the pléyers. But it die rare for the rulss to be openly
floutcdggdﬁoreover it is evident that the nature ol bargsir-

ing in the BUC 1s essentially political, the politics of

L R N et
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money, of rescurce allocation, of rals enforcement, of

interest ar1¢vulaujﬂn andg argregation, all issue areas

"-!

grised by the stendard works on political science as kay

I'“'
o
:._l

attributes of a politics aysram.

8. Yet +the institutional framework remains only part
formed. Community institutions have a momentum of their own
The Comnission's powers and status may be less than 1ts pro-
tagonists would like, but its role in decision-wmnking remaln
of primary importance. Tne Court of Justice ness establisted
both authority and a capacity for extending the scope of
comnon legislation. The Parliament now holds the ele ments o
democratic accountability and at a ninimum has acgquired the

power to be awkward. RBut the contortions invelved in reschin

a consensus in the Council of Ministers illustrate the
limitstions of the system. There is not the degree of
authority or legitimacy within the Community institutions

Hy

that yet foster an independent form of govermment. Instead

agreenent consolidated through a cemmon fremework permits
shared management of partizily ccmmon programmeS. Thifs
Community decision-making has extended thn governnent of itz
members into a new dinension, but without displacing govern-

ment at the national level. Comnunity governnment co-exists

\‘

th national government bhut cannot be separated from it.

It remains dependent on what politics within individual

1
'

member states will permit. Yel the autonomy of natior
govermnments is circumscribed by their obligations to each

hared commitment ©0 preserve the common

0"

other and by a

ground that has been established.

9. Perhaps most striking is the extent to which particuls
domestic interests have beconme vested in the Community enter-
prise. The overall gchievements of common agreement arc

5 ' /encapsulated
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encaporlated in the so--colled scouis communnutaire, a nhracc

which summarises the core of Treoaty commitmoents and common

legislation so far adopied. This collective property is,
however, an amazloan of those individual vested interests -

droits acculs - that governunents have successfully wover int

the fabric of a Community consensus. The acaquis communzuibst

not only survives but 13 reinforced by the concern of its
beneficiaries to ensure.that the rewards of Community co-
operation continue to flow. Yerein lies the essence of

national interest in tﬁe context of Jomnunity bargaining.
Conmunity politics like national litics conzists of a

DO
framework and a process through which the psrticivants seek

n

to attein their separate obiectives and to conserve the
status and material gaing that they regard as appropriate.
The Community is authoritative and legitimate to ths extent
that it can balance f;e necds snd interests of its members
within an acceptable package of rewezrds and burdens. The
Community made rapid progress in the fifties and sixties,
because its founders and their heirs were able to strike ani

maintain = compact that contained sufficiently attractive

rewards to cajole its members into accepting some penalties.

10. During the late sixties and the seventies the conmpsct
came under threat. The initial core of agreement was limi¥
in that it was confined to a few priority issues. These wer
originally accepted by menmbers Because they converged with
what were then their individusl national priorities. 3Jut
the economic environment charged, the priorities of -individ-
ual governmentz began to diversify, and enlargement brought
intonthe Community member states with different view:-about
the core of the common enternrise. As these shifts occurred

and coincided the seeds of instabililiy were sown. The

/ /Community
l, .



Oommuﬁity become susceptibly o chargas of obsolescence,
imbalance and inappropriatcness in terms of the sum of
interests that were relevant 2 its members. There zre
elements of obsolescence in the ideolcgical presuppositions
of Comnunity philogophy faced with economic receagsion rathex
tlan'steady growth., There is irbelance in the continuing
emphasis on agriculture and tariffs in a period of industris
retraction and acute energy decvendence. There 1is inappropri
atenescs in the ﬁorveruonové of the impact of current policie
on some member states and in the lack of consensus on maasian
to foster economic convergence among menber states with wide
different sconomic performance {about to be emphasised by =

] iad

further round of enlarzemsnt). There is at the leas

m

rather narrow and sectional interests in a pveriod of inter-

national political tension.

11. The consequence is that a wedge has been driven among
the member states and beltween different sections of opiznion
within the menber states. The strongest support for the old
Community idesl comes from those whose intercsts are vested
in its practical nanifestations - notably the farmers and
traders who continue to0 benefit and Their advocates inside
individual governments. The criticisms and cﬁ?ter—proposals
spring from those who see thelr interests as either

neglected or threatened bwv current =C policies, whether the

4

consuner of food,or the French sheep Tarmers, or the industr]
at risk, or the British more generally as they deplofe the
impact of the EC budget on the TV, This is not to suggest
that the Community has relispsed into a navrow forum for the
pureulit of material interest. All political sys ens cepand

]

for their stability on their ability to satisfy the material

-:?1" - . /n:"" os



needs of their citizens.

12. Bat it is no accident tbat the Comnission and the
Turopean Parliament have éepnrately reached the conclusion
that some of tha old policies must change and new policies
should be developed. Hoth institutions have ﬁhe advantage
of irresponsibility that makes it easier for them to escape

o p

the defence of the status cuo than is possible for individua

4

governnents that seek re—-election. IHere the Community is at
a great ﬁisadvantagé precicely because 1ts policy covarage
remains limited. It does not yet have the resources or
capacity to meet the agrregate interests of all the member
states across the full rance of majoer policy sectors.
Governments can live with this because they retain the
ability to develop separéte nationgl policies irrespective
cf and sometime in spite of +the Community. Indeed in many
cases that range from the narrow technical issues of stardax
for lawnmowers to big guestions of foreign policy LThey pre
to rely on national actipn because they do not believe thaot
policy at the EC level is likely to reflect their individual

national objectives.

1%2. The Community is then a special forym of international
cooperation precisely belause 1its common legislation has
direct policy effects on the member states and because it

of fers the opportunity for the pursuit of specific interects
through éollective action. PBut its wigour depends on how
Tar its common policies command accephance from and remsin
relevant to its clients. A strong element of conditionalisy
is still attached to the maintgnance of nomentum within the
Community. As long as the rewards of participation both |
tarngiblie and intangible seem To f£low thnen its foundafions
remaln irm.  Hut they will not necessarily induce support

¢ /for
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for cxtensions to either Lohc scope or the suthority of the

Community vis-a-vis of its member governments. Integration
by
tealth Wu*L‘ s ability to deliver sz

—

[©9]

dces not proceed by

mixture of benelits enticing enough to Justify the censtrain

on national auggonomy that irevitably accompany common volic

LT

THE IMPACT GF THYT COMMAINITY OF MATIONAL POLITICS

('4 i

4. The theoretical litersture of the Fifties and siwtie:
did not produce a censensug on the political prerequisites
of supranational in Legfw“lon. Monctionalists and neo-
functlonalists emphasised the ilmportsnce for the Ceommunity o
attracting the political VﬁLOJt of policy-meking elites and

economic 1nt »est grouns in the menber states. The tfapmﬁu"
L

1onalists and intergovernasntalists argued from their

different stand points that the Community would not have

A3
[VRgle

olitical legitimacy unless znd until it comnmanded
5 -

loyalty of a2 wider vublic. The lessons of experisn

o
Q
]

h
-+
el
-

uggect that the two are complenentary rather than contradicz:

€3]

ory requirenents.

15. During the fifties and early sixties the supranationszl

xperiment in Mestern Burope drew into active ccllsboration

]

significant Qeotlons of national policy =lites. In sone

sectors, notably agriculture, iv engaged th~ positive suppori
s . L o . . . o i

of the clientele of Community policies. The circle of those

involved remained limited, and within this confined network

of nstional interecst groups, officials and politicians rapid

=t
j=de

progress occurred in the construction of commeon policies
Ov.d

that served their collective intercsts. This joirﬁiﬁlite
. . : . N
enterprls%rested on a foundation ¢f popular suppdrt. A
permisntive consensus throughout the ¢ix founder countries
enabled substantial transfers of power to taks place from ths
k]

national to the Community Jevel. This achievement secrmed

Cl Saotia
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copmon agricultoursl policy or the customs

design and the construction of other policies remain in-

complete. ITn order to explain this di

oy

analyse the charscter of both the
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he permissive consﬁ?usm

discontinui
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b o The recfunctionallsts susgested that national elites
would buamgain with each otiher irn the Community in such a
way thot Community policies would aggregote thelr various
interests, They borrowed from the functionalists the view
that within particular nolicy sectors a technocratic
rotionale would bind together policy-makers irrespective
of thelr different national origins. But they refined the
argument with the claim thset it would_bé rossible to
construct vpackages bf advantages that would benefit grouvs
with diverse interests, provided that the Comnunity was
active‘simultaneously.in several areas of policy. They
recognised that priorities would differ, but believed that
they would be compatible witkhin an amalgam of linked agrce-
ments. During the fifties and sixties the hypothdsis held
good. It was helped by a Tavourable economic enviromnentd
that produced a steadily ecxpending cake which broadly
ellowed a maximisation of benefits at hoth naticnal and
Community levels. It was not chellenged by ideological

L

rifts about the role of the state or over economic doectrine.
This 1s not to sgy that all sections witnin the member state:
benefitted materially from Community policies or o deny
that there were alternative critiques of the centrist and
largely taissez—faire orthodoxy. But these factors 4did
not impinge on the core of the Community compact, nor did
they figure prominently in the evaluations by member

governments of the assets of LC cooperation.

\F.  Towards the end of the sixties this began to alter.
Once the Community began to grope towards regional angd
industrial policies it became clear that national economic

doctrines were not entire%ﬁ)compatible in respect of either
The sectional interests concerned

objectives or instrumcnts.,
were anxicus about thelr competitive position and lacked
the confidence in the Community as their protector or
disinterested arblter that had faciliated cooperation in
agriculture. There was dissension among policy-makers on
the policy options and priorities strikingly different irom
the congruence of attitudes on the key elements of agricule
tural policy. The Community was hamvered in its efforio
to Jump from sect@ral policies to "gloWw.l" volicies.
Leonomic ond monetary union proved unaittainable in the
/short to
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short to medium term because of the subjective differcnces

in national philosonhi thie objective divergences in

I
economic performaﬁoegé'While tne intensity of interaéction
emong national policy elites grew 1t was not‘accompanied
by a convergence of attitudes and policy. The habit of
consultation became ingrained but it kept the participznis
acutely aware of the differences — both subjective and
objective ~ that separated them. This was reflected in the
growing emvhasis on the coordination of national policie
as distinet from thelr replacement by single and common

policies.

18\ As the recession of the seventies accentuafed SO
ngtionab policy-makers recognised their common predicanent
;3%'fell back on the familier vrop of separate national
volicies,even while they admitted their limitstions. By
the latter part of the decade the trend was marginally
reversed as the LC established the Huropean lonetary Svstem
and some commen programnes for industries in crisis. But
thelr scope was limited, their objectives were modest angd
thelr advecates cautious, a marked contrast wiith the
optimism, ambition and creativity of the carly years of

the EC. These policies had elements of burden-sharing

but without the maximisation of mutual cdvantage that

od characterised the first rhase in the Community s

history. By and large the Comrunity retained its acauls

with the majority of its membership committed to consolida~

ting what had already been agreed. But even among the
more enthusliastic governments tne timesczle for vrosress

in other areas was lengthened.,

\q. This phenomenon reflects not just the changing attituds
of policy-makers within the member governments. It derives
in large measure from schayge in the basis of popular
supnort for the Comrunity experiment. The crezation of

the LC was fostered by a bread public accepiance of the
inadequacy of the nation state und of the need for economic
and volitical reconstruction via the medium of internationc?
even supranational cooperation. This was supplemented by
the belief of significant secctional interests that

Community policles offered positive benefits by comparison
with nationsl policies. Some groups even switched from
antagonism to toleronce of Community interference as they

/identificd
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thele mmterial improvernont with the frults of Conmunity
endeuvour, Inrge segments of the popuvlations of the meanber

states were barely alfected in o direct sense by Communit

o

activitics. Bub as long as eccnomic expansion continued
they were susceptible 1o persuzsion that the nere existence
of the Community had fecilitated their welfare gains, cven
if the causal relationshin could not be incontestably
establisned. The permissive consensus thus comprised a
mixture of active support by some with passive acceptance

ge. It meant that tronsfers

(r‘

by most of the Comnunity pe

!

of political authority to LC institutions could be inter-
preted az an extension of national sovereigniy rather +than
a threat to it.

2C  But this toc changed. Iuch of the early rationale For
the cre~tion of the kC had diminished in force by the

1970s, perhaps largely because 1t could be itaken for granted.
The denger of civil wer in Western Europe scemed to hove
been averted. The establishment of international regimes
for economic cooperation had been accomplished, even if they
were subject to sirains. The restraints on econonic develon-
ment made particular grouns more defensive and anxious to
conserve their positions vis~i =vis others both within their
own countries and in othe rbq‘ “In tﬁggé countries which were
wncdergoing economic strains politics also became more
rolarised, with sharp debate over alternative economic
policies that sat uneasily with the middle of the road,
consensus that nad characterised Community owthodoyy\U/T“
Community context became a framework of competition and
conflict rather than a forum for the pursuif of readily
compatible common interests.

2\, The consequence is that Community bargaining is now
more politicised. At the Community level negotiztions over

yriorities, resource allocution and the instruments of policy
have become more hard fought. It is less easy to reach
agreement on particular policy wrogrammes withoul o conmsersus
on objectives and principles. Yet the Community system lacks
the political cchesion that would facilitate & consensua on
fundamental values and chcices. This is not to imply thot
the process of integrztion has been reversed, but rather

/to suggest
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to suggest that 1t is now encownbering more crucial and
awkward nelitical dilerzos. Nor ds 1t possible for governe

ments in Communlty 1egotiation$ to yield ground to their

partacrs,unless they arc confident, t @t they can carry the
support of their domestic opin_ J /Thc politics of the

budget i1llustrate this phenomenon most explicitly, since

revenue ralsing and the digtributicn of funds reflect most

&
tangibly the differentizl advantages of Comsunity policies
for perticular countries and for varticuler groups Yet
the allocation of money does not rest on a clear basis
derived Irvom underlyving political principles, but rather on
the dlsjointed nattern of benefit that has emerged somewhat
er%”t“cw¢1y from & vrocess of pelicy making that has been
markedly more effective in th agricultur«? sector than in
other economic secteors, The key issuve that surrounds the
current hidget controversy is whether the Community will
prove capyable of transforming its finsnces into a pattern
based on comuonly oaned prinecioles acceptahle pelitieslly
to all of its membero.h/ln rarallel there is conflict over
the extent to which the Comrunity level should have prﬁmagj
ever the national level in determining the content and
modzlitics of M"common" policies. This is reflected in
difficulties over the degree of authority for Community
institutions in managing policies and over the question of
whether Community money shcould support only common policies
or rather endorse distinet national pollc1eo.\“+f

22 . The corollary is thut within the member states
Comrunity issues have become more strongly roliticised.

The vested interests of particular groups, noitably the
farmers who benefit from current LC policies have hzd an
impact on the distribution of political weight within
national governments. In all of the member states the
political position of the sgricultural lobby has been
reinforced by the ability of thelr sponsors to exploit
Comimunity resources and to deploy leverage based on intra-—
Community bargaining. The lack of comparable advantage for
many otner sgectional groups has begun to be reflected in
pointed criticism of Comrunity priorities, whether from the
consumer of food and the taxpayer who carry the burden of
agricultural finanee or from the industrial groups that
identify ihelr moterizl interests with national rather than
/Community policies.

LY
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Community policies, T most member stotes this hos added

an edge poiiticnl debate wh ich wakes the
Communt by on awkward exlras dimens xon.\’“t complicates
natlonsl politics but without destabilising them, as long
as the vested interests of the beneficiarie f
car be more or less conserved and provided that nobional
policies cun still resoond adeguately o the
groups. In the case of the United Kingdom, howsever, the
position 1s more complex and even more highly politicised.
Britain suffers from +the double disadvontage that the
current balance of Community relicies is net congruent
with the material interests of much of its population,
while the scope for compenseting domestic policies is
limited by the slender gconomic resources available for
national programmesgL/‘ﬂCVWEab1y therefore the political
and economic value of particivation in the Comrnunity is
mere controversial 1n Britain than in the other member

states.

2%, Two major political implicutions flow from this.
First, each member government is engaged in Community
negotiations with the object ¢f ensuring that its nationzl
bzlance sheet contalns more credit than debit. The items
included in the calculation include both tangible materisl
benefits and non-guantifiable econmomic and poltidal
adventage, but a mixture of both is required to sustain o

domestic political consensus favourable to the continuation

and extension of Community coéperation. As econonic
circumstances hsve become less favourable the need 0 secure
substantive benefits has become more compelling. The
intangible advantages may remain important, but they

cannot provide a substitute. - Seccndly, the Community is
unlikely to make any great leap forward in policy coopera-
tion unless it can establish a consensus on the igsues trat
are at the top of the political and wecononmic agendas of the
member states. The problem is that the sriority issues
have become both more complex and less tractable than was
the case in the fifties and sixties. The conservation of
industries at risk, the development of new ecounomic
activities, the compensation [or regional disadvantarse

and the vnreservation of basic economic resources are all

of central importance. But ench reguires difficult and

/oontroversial

Oy
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nal Level. To resolve

controversisal cholcaes ot

them 2t the Comnunity level

all the member states that the Community framework ofiers
) ] o .L‘,(L\’\ P-{'C'V\.VCF\F‘_ ~
more then servarate national policiesy As yet both
A
governmnents and their donestic publics lack the cenfidence

that the Commuriity is politicelly capable of meeting 2
challenge on this scale,
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Maticonal policies on BC issues are determined by a blenu
of pelitical and economic factors. They are Tormulated by
menber governments thrcugh pational policy processes that
.modulate and interpret the relative weight of these various
factors. ™he balance and priorities differ from one menmber
state to anothner. In somnie pelitical and ccononic factors ars

agagregatad into a coherent set of national objiectives and

definition of nationzl interest. ™Mwo crucial questicns
follow: how far are the political and economic determinants

43

of mnmational policies congruent with the middle ground of the
Community consensues? And how effective are individual
governmente in promoting their own definitions of the aims
and instruments of proposed =C policies? Congruence is

i

supportive of extensions of BC scope and anthority, while

58 Or

6]

incompatibilities generate reservations. Effectivenr
¢ £

"success" by goveruments in rallying a Community-wide cons

i *
SIS

behind their national aspirations depends on variables

ol b
difficul®t to pin down, that derive from national policy
processes and the skills of national negotiators in exploiting

the Community process.

25. All analysts of the Community have found it difficult to
evaluate the relative weights of economic and political

‘factors. The functionalists and neofunctionalists enphasiser
welfare issues as the most appropriate subject matter for T
cooperation on the assunption that economic integratién once
established would then permit a slide into political intaprsatis

The intergovernmentalists ty contrast argued that welfare

[}

issues would remain subordinate to issues of high politics.

\7
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History suyﬂo te that both sonronches distorted; Mﬂjor

W

politicai batiles have copeatedly besn fought over economic

.

n - ") - -
fewer and fower

issues, and indéed the record suepgests that

welfare issues can be insulated from pelitical controversy.

The stuff of Community ocoliticas is debate ovef'economic policie
‘

and their implications. National perceptions of the politics

~of Community bargaining arc rooted in assessments of ecconomic

advantage and disadvantage. Tlements of 'pure' politics
> )

barely creep into Commurnity bargaining. Indeed the whole IC

systenm has camouflaged and suppressed overt political débate
over policy choices and priorities. It is virtually unkncun
for Community decicions to be taken by explicit reference to
partisan or ideological political choices of the kind that

characterise domestic politics within the member states

26. The escentially political festures of the Community are
,—..l...

3311 obscursed by the technocratic shield behind which hoth
o

member governments and Comaunity instituvions continus to

.

shelter. TIartisanship present but in general is defined
as partiality in the cause of distinct national interests.
This is misleading. While all the member states of the IC
have democratic political systems, thelir governnents are not
always representative of the broad span of domestic 1nterests
within their countries. Inevitably governments respond pre-
ferentially to those sections of public cpinion that help to
conserve them in office, or tc constituencies whose electoral

ffiliation may be courted by particular attitudes to EC

proposals.

4+ o

27. The orlg:n 1 Monnet <dea of a technocratic conspiracy

served the Community well in its eatlier years in the sérse

L

that it provided sn alibi for accentuating the Community'e

role at the expense of menber states. Gradually, however,

[ ’ . . . .
g /its limitations
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Lo It iw dnapprovrinte

issues of politics and
economics since it can cnly side step them. Mational vpolicy
precesses may and have comouflapged this. This is, howsver,
beginning to change. PBargairing within member states over
Community issues 15 beconing explicitly more political. It
is less easily confined within a narrow section of the policy
elites, though this still varies from country to country. 3u
incressingly Community issues are being brought into other
domestic con*“ovmvﬁioko This was iliustrated by the difficul
ties of the West German zovernment in implementing the Sixth
Directive on Value Added Tax harmonisation. This wasg achieve
late in 1979 only after a political compromise had been

et

reachned whether theﬂﬁe

should include East Ge
Mediterranean enlargsn
Government as it respo

r"\,ka
rriterial application of

the legislatic

ronany. Similarly the issue of
ent hrs ralsed problems for the French
nds to claims [or more favourable

reatment for farmers w the South West. Community instituwion:
have been slow to accommodate this kind of political barpzin-
ing, though both the Turopean Council and the directly
elected Parliament are begirning to show its reverberations.
WEEe attached tatle sets oul the range of factors relevant o
the determination of national policies towards the %C.
Capacitv and resources include the basic attidbufes of the

-political, adninistratb

states. Domestic cons

ive and cconomic cyste

trainte are the on governnents

.

and the limitations on

&

not peculiar to EC

managenent of %WC polic

Extra-national cons Tri

issues,

manceuvre. They ars

their freedom of

btut are as relevant to nationsl

develcpnents that flow

v as to other areas of national policy.
ints are the commitments and the
either directly from the EC systen or
-T. 'rﬁ;""i\
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2%. The kev purpose oFf the table
nd complexity of factors that inf

towards the ZC. Unless a1l three

administrative and economic - are

confident that

likely to coincide with their assessment of their nationsal
interests. At the other end of the spectrum there is a
dissonance betweern current Comﬁunity policies and ithe econocnm
and political'interests scught by the UF. This makes govern-

ment policy more circumspect

countrics

orthodox supporters

interference with equal vigour on iss

N
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definitions irntersst diverce
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creased ®C activity is
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o @ prevalent
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This demonstratas

Y.

cable include

related any analysis is likely to be incomplete and super-
ficial. The table provides a set of vardsticks, fron which
‘distinct nafional profiles csan be empirically deduoed.r The
congruance betweenrnational economic and volitical fazcters on
the one hand and current Community policies is very high in
sone cases, for example the Netherlands énd Ireland. The
governments ol such ccuntries can thus readily adopt stances
that favour further 'integration' while at the same time they

pie

“In between are the exanples of France and Denmsrk where thers
is congruence on some issues and conflict on otrers. Shis
leads to the paradox that the governments of these two

i

rmore cautioyy

ST 14
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how closely progress in W0 barsaining depend:
¥OO0ted political and economic concerns of the member statses.

. . ~ (\_/ILA-‘*ir‘
3¢, The administrative or intra-governmental e repres-—

ents the scope of the poiicy elites 0f the member states for
articulating national policies between the two levels -
national and Community. HNational policy-makers have the
opportunity to leaven, mediate and exploit as they interpret

their own countries' to the Community and their partners and
i

interprot the latier back fo thelir own domestic audierces.

Some do this with more skill and pansche than others for

reasons of history, confidence and political status. Some a»

‘more permeable to Community infiuence than others. The

record of TC agreements over the years demonstrates the

‘differential abilities oI uzenmber sovernments to achieve their

own policwv goals and to exercise leadership within the
Cormunity as a whole. A bread distinction can be drawn betve
those governments that have pursued active and innovabive
policies towards the TC and those that have adopted reactive
and often defensive approaches. However this distinctiion
does not entirelv coincide with the division between the
congruent and the n0n—congrueﬁt. The exampl~s of France and

Germany illustrate This. The French Government, the economic

and political interests of which were not readily compatible

"with the obvious Community consensus, succecded by an active

and assertive policy in forg jng congruence out of a
potential clash of interest. Ry contrast German govermments
whose naterial and politicsl interests closely coincided with
tie ¢ al elements of TC consensus, have until recently
preferred to ride with rather than shape positively the

prevalent middle ground ol the Community.

22



CONCLANIOWS

31. Two main conclusions flow from this analysis. First,

the establishment and maintenance of a Commﬁnity consensus
depends on its congruence with the political and economic
interests of its members., The achievement of congruence
has become more difficult as the pelicy issues at stake
have become more intractable. Two rounds of enlargement
“have complicated this further by introducing members some
of whose interests do not easily coincide with the core of
the compact originally struck among the Six. The possible
emergence of a two tier or & la carte Community will bhe a
function of how far the Community cocllectively proves
~capable of aggregating diverse and sometimes cenflicting
‘poiitical and ecenomic interests within a band of common
policics. Secondly, Comnunity issues have become more
controversial and have penetrated deeply within the member
states, precisely because of their political and economic
ramifications. Proposals for new Community policies or
chariges in current poliéies require not just the acceptance
~of wmember governments, but the active consent of both
sectional groups and domestic public cpinion more breoadly.
Since EC negotations still depend primarily on bargaining
among menmber governments, the shaping of public attitudes
is still largely dependent on cues from individual
govérnments to their own constituents. The scope for
Community institutions to act directly on the political
fabric of the member states remains limited, though the
'directlynelected Parliament may change this. GCovernments,
therefore, retain a major role in reading and influencing
domestic cpinion and in formulating policy to take account
of it. But they cannot control their own electorates.
Faced with the choice between bending to the Community and
bending to domestic opinions, governments continue to

regpond first and foremost to the pull of their own constituni:

[y
[ 1%
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FEDERALISM, REGIONALISM AND SUPRA-NATIONAL INTEGRATION

INTRODUCTION

Writing in 1939, Harold Laski, in an artiéle entitled
"The Obsoleécence of Federalism", declared: "I infer in a word that
the epoch of federalism is over".l_ Federal government in its
traditional form, with its Eompartmenting of functions, rigid;ty,
legalism and conservatism was, he argued?incapable of coping with
giant capitalism and the demands for large-scale government action.
Even K.C. Wheare, much mére sympathetic to the potentialities of
federal government, conceded in the preface and conclusion to the

first edition of his study, Federal Government, in 1945, that

under the pressures of economic'and international crises the trend
appeared to be towards a concentraﬁion of central powers incompatible
l‘with the federal principle; Yet, the last 35 years have seen the
proliferation of federal experiments in Europe, Africa, Asia and
South énd North America, many of them multi~national in composition.
Contrary to the earlier expectations, the experience
of both developed and developing nation-states indicates that modern
developments in transportation, social communications, technology
and industrial organization have produced pressures not only for
larger states but also for smaller ones. Thus, as Clifford Geertz
has pointed out, there have developed "two powerful, thoroughly

interdependent, yet distinct and often actually opposed motives"2:

1 H.J. Laski, "The Obsolescence of Federalism", The New Republic,

2 xcviii (1939), p.367
Clifford Gaertz, ed., 01d Societies and New States: The Quest for
Modernity in Asia and Africa (1963), p. 108, quoted by
R.J. Jackson and M.B. Stein, Issues in Comparative Politics
(1971), p. 119.




D
the desire to build an efficient and dynamic modern state, and the
search for identity. The former is generated by the goals and
values shared by most Western and non~W;stern societies today:

a desire for progress, a rising standard of living, social justice
and influence in the world arena and by a growing awareness of world-
wide interdepehdence in an era whose advanced technology makes

both mass destruction énd mass construction possible.3 The latter
arises from the desire for smaller self-governing political units
more responsive to the individual citizen and the desire to give
expression to primary group attachments - religious connections,
linguistic and cultural ties, historical traditions and social
practices - which provide the distinctive bagis for a community's
sense of identity and yearning for self-determination .

The latter half of the twentieth century has seen these
two forces in tension producing contradictory political trends in
the direction of integration and disintegration. The same period
which saw the establishment of supra-national associations and
'organizations such as the European Economic Community, the Andrean
Development Corporation, the East African Common Market, the
Organization of American States, the North Atlantic Treaty Organization,
the Warsaw Pact, the Cominform and the United WNations, also saw
the establisﬁment of numerous small states to such a degree that
Ivo Duchachek has referred to the late 19605 as a period "not
only of miniskirts but also of ministates".4 The increasing number
of microstates whose viability is often rightly in doubt gives
evidence of the strength of the desires, particularly in former

colonial areas, to go it alone. Furthermore, ferment over such

3. E '
-~ Ivo Duchachek, Comparative Federalism: The Territorial Dimension of
4 Poiitics (1970), p.2.

Ih:cE,. w. /9.,




-3-

issues in recent decades has not been confined to developing
countries or to federations: there have been separatist movements
in such countries as Spaln ‘and France ‘and pressures for devolution

of functlons to regional units in such countries as Italy and Britain.

Given these dual pressures throughout the world for Jarger

political units desirable for certain purposes sgch as economic
development and improved security and for smaller political units
desirable to ensure sensitivity to the electorate and to give
expression to local distinctiveness, it is not surprising that

the federal solution should ﬂave an appeal. It provides a technique
of political organization which enables action by a common government
for certain specified shared purposes together with autonomous action
by regional units of government for other purposes which relate to
ﬁaintaining the regional distinctiveness. Indeed, taking account of
such federal and quasi-federal examples as Canada, the United

States, Mexico, Brazil, Venezuela, Argentina,Austria, the Federal
Republic of Germany, Switzerland, Yugoslavia, Czechoslovakia, the
U.S5.5.R., Australia, India, Malaysia and Nigeria, one writer has
calculated that more than a billion pecple in the world today live

in countriés which can be considered or claim to be fedenﬂquurther—
more, many of them are élearly multi-national in their composition.
This suggests that perhaps the federal system of government has

the advantage of allowing a close approximation to the multi-
national reality of the contemporary world by reconciling the need

for large scale political organization with the recognition and

protection of ethhic, linguistic or historical diversity.

5 Gilles Lalande (tfansl. J. La Pierre) In defence of federalism:

the View from Quebec (1978), pp. 11-12. &ee also
Duchachek, op. cit., pp. 195-8.
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Yet, experience since 1945 also makes it clear that
federalism is not the panacea that many have imagined it to be.
A number of post—War federal experimenté have been abandoned or
temporariiy suspended.6 The secession of Bangladesh from Pakistan,
the separation of Singapore.from Malaysia, the Nigerian civil war,
the dissolution of the Federation of the West Indies and of the
Federation of Rhodesia. and Nyasaland are examples. Even in such
classical federations as the United States (1789), Switzerland
{1848 ‘and 1874), Canada (;867) ahd Australia (1801) which stand
out among the over 106 independent countries of this world for the
longevity of their constitutions, the tension between the responsi-
bilities appropriately concentrated at the central level of
government and the degree of responsibilitf and autononmy left with
tbe component regional governments continues to be a lively issue
as the pressures for both inter-regional integration and for regional
self-expression have both been intensified by conditions in the
-contemporary Qorld. The degree to which federal systems may be
expected to accommodate or resclve these préssures, therefore,

bears examination.

6 ‘ . . . :
See R.L. Watts, "Survival or Disintegration" in R. Simeon, ed.,

Must Canada Fail (1977), pp. 42-60 and T.M. Franck and
others, Why Federations Fail (1968).
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Catalysts of Political Integration

’

"Integration" refers to the éohdition of making whole or
complete and to the process of bringing together parts. Political
integration is the uniting of distinct groups,communities or regions
into a workable and viable political organization. As Jackson and
'Steiﬁ point out, if confusion is to be avoided, political inteéra—
tion must be distinguished from the concepts of national integration,
economic integration and social infegration each of which may con-

7

tribute to political integration but is itself distinct. The

concept of national integration refers to the process or condition

of uniting the parts of a nation, that community living within a
~territory which shares a common history, set of symbols and subjective
feelings which bind its memberé to one another. Political integration
may be co-terminous with national integration in the case‘of the
nation-state, but it may be limited to a smaller sub-national unit

or take the form of a wider multi-national political organization.
Econémic integration refers to the closer linking together of
economies in a free trade area; a common market or an economic union
but the degree to which economic integration involves the creation

of integrative political organs may vary. Social integration too
must be distinguished from political integration. Social integra-
tioh refers to the process or condition of intefréhting social
institutions, such as family and kinship systems, the systems of
voluntary associations and all the other aspects of a society including

its economic and political institutions so that they operate in a

7 sackson and Stein, op. cit., pp. 114-5.
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cohesive and interdependenf fashion. Political-integration
refers to the process of unifying political institutions into a
cohesive whole o&er time or a con@itio; of political cochesion.

It should be noted that, defined in this way, pelitical
integration must also be differentiated from federation. Federation
represents a particular form of political integration, one in

_@hich the components are brought together in a particular kind of
political union, namely one in which there are at least two autono-
mous 5ut interdependent erders of goverﬁment, central and regional}

- neither subordinate ta the other. The relationship of federalism
to political integration is a two-way one requiring an analysis
of the degree of prior poliﬁical.integration necessary before an
effective federal system can be established and the extent to which

a federal system in turn can foster and facilitate continued or more

effective pelitical integration.
| The analysis of the factors contributing to political

integration in a given case would require an examination of:

(1) the background conditions, including (e) the degree of spill-

over from pre-existing national, economic and social links or
integration among the components, (b) theproximity of the components,
(c) the relative size and bargaining ﬁeﬁe;—ef”tﬁe.component units, and
Magi'eﬁemeompiementarity of their elites; (2) the strength of the

integrative motives present including (a) desires for security

from external or internal threats (b) the desires for utilitarian
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or economic benefits, and (c) the desires for a common identity;
(3} the character of the integrative process itself in terms of
(a) the character of the bargaining pfocess, (b) the role of the
leading elites, and (c¢) the timing and sequence of steps in the

- . . e . 8
process of negotiation and unification.

‘Catalysts of Regionalism

While the strongest catalyst for‘political integration
into supra-national political units during the latter half of the
Twentieth Century has been the growing awareness of inéreasing
worldwide interdependence in an era when advances in technelogy
and communications have made it difficult for even nation-states to
'_be self-sufficient economically or to defend of their own security,
it is paradoxically this awareness which has also encouraged a stronger
.regional consciousness within political systems. The growth of larger
and more remote political structures, coupled with the increasing
pervasiveness of large governmental structures and bureaucracies
upon the life of citizens has provoked a counter-reaction. 1In
the name of the group as well as iﬁdividual autonomy people increasingly
protest against.big government vast bureaucracies, over-taxation
and over-regulation, mammoth unions, excessively large multi-
versities, vast impersonal cities and giant places of work. This
seeﬁs to express a broadly felt need for deconcentration of
institutional and impersonal power and more effective individual

and group participation in the exercise of political powers.

8 For interesting analytical frameworks for the study of unification

see A, Etgioni, Political Unification (1964), J.S. Nye,
International Regionalism (1968), pPp. 333-349, and P.E.
Jacob and J.V. Toscano, The Integration of Political
Communities (1964) op. 1-45, :




...-.8..

In the words of Arthur Macmahon: "Modern Man is oppressed by the
sense of heavy organizaticn and distant.controls; he longs to resolve
things into comprehensible and manaéeable portions."9

The heightened resistance to political integration and
demand for self-expression, dignity and self-rule has been parti-
cularly virile where regional groups have been marked by differences
of language, race,'religion, social structure and cultural tradition.
As in Canada so in Switzerland, India, Pakistan, Malaysia, Nigeria
and Rhodesia and Nyasaland, linguistic religious and racial
minorities who have feared discrimination at the hands of numerical
majorities have insisted upon a secure regional autonomy as a way
to preserve their distinct identity. Where that distinctiveness
has appéared threatened such regional groups have often turned
té advocating secession as the only defence against assimilation.
Examples are the insistence of the Muslems on the Indian continent
upon partition and the creation of Pakistan in 1947, the pressure
by Bengali-speaking East Pakistanis for greater autonomy and
eventually for an independent Bangladesh, the resentmenﬁ of the
Singapore Chinese at their second-class status in a Malaysia ruled
by Malays, which provoked the separation of Singapore in 1965, and the
attempted secession of Eastern Nigeria to become Biafra.

Linguistic identity has been a particularly potent force
for regionalism. This is not surprising for language differences

provide barriers to communication. Moreover, a shared language

provides a means of expression and communion, which is a most

9 Arthur W. Macmahon, Federalism: Mature and Emergent (1855)p.32
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important ingredient in one's awareness of a social identity and a
treasured heritage of a common past. Not surprisingly, any
communityxgoverned through a language other than its own has usually
felt disenfranchised. Significantly, linguistic regionalish has
been a greater problem in societies that are industrial or are in
the process of modernization by comparison with primitive agrarian
societies because in the former official recognition of a language
substantially affects careers and employment opportunities. Where
differént linguistic groups exist withiﬁ a state it would appear
that conflict is particularly sévere when members of different
language groups are under unegqual pressures to learn the languages
of the others and when the direction or intensity of pressures to
learn the language of the other group and groups is changing.

Other cultural factors can also be divisive. In Switzer-
land, for example, political divisions have as often followed
confessional as linguistic lines and in Ireland ostensibly religious
divisions have been explosive., Generally, pressures for regionalism
havebeen strongest where differences of laﬁguage, race, religion
and social institutions haQe reinforced rather than cut across each
other, or where they have been associated with economic subordination.
In Switzerland, where the division between Protestants and Catholics
has cut across linguistic lines, cantonal alignments on political
questions have tended to vary according to whether linguistic or
religious considerationswere at issue, and consequently cantonal

alignments have been less polarized than that between French and

10 Based on a study of linguistic problems in Switzerland, Czechoslovakia,
Alsace-Lorraine and North Schleswig by Walter B. Simon
quoted by Duchachek, op. cit.,p. 308.
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English-speaking Canadians.

Among other factors contribuFing to the intensity of
regional consciousness within the contemporary world have been
regional differences in degree of moderﬁization. These tend to
create within those regions that have lagged behind resentment and
fears of exploitation and domination by the more advanced regions,”
regional differences in political ideolégyP out:look or style,12 |
and regional differences in economic interests. Even though
differences in regional products may contribute towards the exchance
of products across regional boundaries, théy may at the same time
foster regional consciousness because of related differences in
problems of production, types of exﬁorts, sources of foreign capital
énd appropriate policies for the promotion of economic development.
This tendency can be observed in the recent history of Pakistan

and Malaysia as well as Canada. Furthermore, although a political
union may bring economic gains to the union as a whole, eccnomic
integration mayrhave not only "trade-creation" but "trade-diversion"
effects which impose hardships and inequalities on some regions. As
experience in older federations like Canada and Australia and in newer
ones like Nigeria and Pakistan has shown regional disparities in
wealth can be one of the most politically explosive forces, parti-
cularly when they coincide with linguistic and cultural cleavages.
‘Indeed, many ostensibly linguistic, racial, or cultural movements for
greater regional autonomy or even political separation in countries

such as Canada, India, Malaysia and Nigeria have had strong economic

1n . . - ..
This was a factor in prepartition India and in Northern Nigeria and

contributed to the "Quiet Revolution™ in Quebec.

Malaysia, Nigeria and Pakistan have presented obvious examples among
the newer federations and to some extent this has been a
factor too in Canada

12
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undercurrents relatgd to the struggle for jobs and economic oppor-—
tunitieé.

Another.form of disparity,u;equal abiliﬁy to influence
central politics,has also often been an important factor contri-
buting to resentment and heightened regional consciousness. 1In
Canada the distrust of central Canada in the western and Atlantic
‘provinces and of Ontario by Quebec has been a fact of Canadian
history and is a major current source of political friction.

Such forces contributed to the disintegration of the West Indies
Federation and to the splitting up or amalgamation of regional units
in order to provide a better politicai balance in both Nigeria and
Pakistan.
Nor should one neglect the impact upon regional conscirousnes:

£ direct or indirect external influences. The interventions of
President de Gaulle in support of Quebec, Biafra and the Jura in
Switzerland are examples of the impact that direct encouragement of
a regional separatist movement by a foreign government can have.
Foreign examples and precedents, particularly the march to political
independence and full membership in the United Nations of a large
number of relatively small former colonial territories within the last
two decades has itself provided encouragement to regional groups
by indicatiﬁg that ministates can survive on the world scene.
For example, while there may be some question about the real meaning
of political or economic independence in many of these countries;

the fact that in Africa alone there are some twenty-five independent

states each with a population less than that of Quebec has not been
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lost on that province.

This discussion of the catalysts of regionalism suggests

that if regionalism is to be understood it must be examined not

only in termé of the absence of factors encouraging political
integration, but also in terms of those féctors which encourage

a regional consciousness. The analysis of tﬁe facfors contributing
to regional consciousness in a given case would appear to require

an examination of: (1) the background conditions including (a)

the relative Qeakness of background conditions encouraging political
-integration, (b) the degree to which the particular region itself

is internally homogeneous in terms of language, religion, race

and culture, (c¢) the degree to which the particular region differs
from neighbouring regions in terms df language, religion, race

and culture, level of moderhization‘and development and political
ideology or outlook, (d) the degree of disparity in relative wealth
and in influence within existing shared political institutions and
(e} the competitiveness of their elites; (2) the strength of the
immediate motives for regionalism including (a) the desire to secure
the distinctive features of the regional society against threats of
assimilation, (b) the desire for preserving or enhancing utilitarian
or economic benefits for the regional group and (¢) the desire for a
sense of regional identity or even nationhood; (3) the character

of the process of devolution or separation in terms of (a) the
character of the negotiating process (e.g. use of referenda, elections,
guerilla campaigns etc.), (b) the role of the leading regional elites,

(c) the respeonses of associated regions, (d) the impact of direct and
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indirect external influences, and (e) the timing and sequence of

steps 1in the process of devolution or separation.

The Balance of Pressures

Because people are simultaneously memgerg of and feel
leyalty to‘several_groups and communities such as family, work group,
brofessional'association, church, ethnic or linguistic community,
political movement, village or city, regional community, nation, supra-
national association or global community, allegiance is usually |
dispersed among these groups rather than focussed on one of them to
the exclusion of the others. People‘s attachment to these different
groups or communities varies in intensity and aver time,and +herefore
these loyaltieé may co-exist. Thus, it is possible that in some
instances a strong wider integrative consciousness may co-exist
with an equally strong regional consciousnessl3 or that in some
others both forces may be reiatively weak.

Where one of these pressures is overwhelmingly strong
and the other weak the result is lilelyto be relatively peaceful
inﬁegration or disintegratién. But more often where both forces
exist in something approaching a relative balance there is bound to
5e competition for péople's loyalties and conflict. Thus, supra-
national movements and institutions seek to gain support by their
opposition to existing national divisions and national states
often seek to submerge-regional interests in the wider national

interest. Similarly regional movements usually seek to gain support

13 Note the counter-separatist slogan of the Quebec Liberal Party:

"We choose Quebec AND Canada'.
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by their opéosition to existing or proposed political unions or
associations. The establishment of large centralized empires or
unitary states on the orehand or of completely sovereign mini-

states on the other assumes that wider political integration and
regional self-expression are inevitably incompatible and in conflict.
Movements to establish ox experiment'withifederal or confederal
ﬁnions, on the other hand, represent efforts_to achieve a closer
political approximation to the reality of the contemporary world

in which pressures for wider political integration and for regional

diversity co-exist both with increasing intensity.

The Federal and Confederal Alternatives

The‘desire to create political institutions that would
express and facilitate the reconciliation of the demands for both
wider political integration and regional diversity, for unity without
uniformity and diversity witﬁout anarchy, has led to a variety of
federal and confederal proposalsg and experiments. In the spectrum
of forms of political'integration they fall midway between the extremes
of sovereign independent political units co-operating with each
other at one end and of unitary unions with all legal and political

sovereignty qonfided exclusively in a central government at the other.

SPECTRUM OF FORMS OF POLITICAL INTEGRATION

decentralized
weak co-operation confederation unitary . strong
central & : ' 3 central
institutions formal federation centralized institu-

association unitary tior
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The federal and confederal forms of pciiticai integration
both represent compromises which attempt to link political units
togethér in such a way that some governmental powers and functions
.are assigned to a large unit and 6thers are retained by smaller
constituent units. In common language the terms "federation" and
"confederation" are often used interchangeably. Indeed, the
éstablishment of a federal system by the British North America
Act, 1867, is regularly referred‘to by Canadians as "Confederation”,
and the Swiss'Coﬁstitution of 1874 is specifically entitled ¥The |
federal constitution of the Swiss Confederation". Nevertheless,
scholars have usually distinguished these as two significantly
different forms. 1Inthe federal form as usually defined, the'central
and regional governments each possess autonomous authority assigned
by a formal constitution so that neither order of government is
legally or politically subordinate to the other and each order of
government is elected by and directly acts upon the electorate. A
confederal political system is usually defined as one in which the
central govérnment derives its original authority from the consti-
tuent regional governments and is, therefore, legally and politically
subordinate to them and in which the institutions are composed
predominantly of deleyates appointed by the constituent regional
governments. An economic association, when it has common organizing
‘institutions, as in the case of the European Economic Community,
is in political terms a form of confederél oréanization in which the
functions assigned by the participating states to the common institutions

are limited mainly to cconomic co-operation and co-ordination.
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The Parti-Québecois proposal for sovereignty-association also clearly
belongs in this category. 1

In distinguishing the alternative forms in the spectrum
of political integration three further'points should be noted.
First, within each of the categories a wide range of variations is
ittt .
possible. 'Unitary systems may be administratively and politic¢ally
centralized or decentralized. Among féderal systems the allocafion
of responsibilities to each order of government and the structure
of central institutions may vary. Confederations too may differ in
the powers assigned to the central agencieé andg the‘degree of
control exercised over these central‘agencies by the member states.
Economic associations may take thefform of free trade areas,; customs
ruqions, common markets, monetary unions or economic unions.
Co—~operation among independent states may be informal or involve
treaties and may be limited or extensive.

Secondly, although the categories are distinct, they tend
like colourgM;:mZ;é spectrum to shade into each other, decentralized
unitary systems bearing sone similaritieé to centralized federal
systems, decentralized federations to centralized confederations and
decentralized confederations to treaty alliances or assoclations.

Thirgixﬁbpragmatic statesmen and nation-builders, un-
concerned wiéﬁ the nicetics of theories and more interested in the
pragmatic value of institutions, have sometimes attempted "mixed
solutions" or hybrids combining elements from different forms within

a single political system. Indeced, a case in point is the British

North America Act which has becen described by K.C. Wheare as
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"quasi-federal” because the central powers of reservation and dis-
allowance of proVincial legislation (for some time now unused)
represent features characteristic of unitary systems. Since
dividing lines between tﬁese forms of political integration cannot
always be drawn precisely, it may sometimes be necessary to describe
an individual political System‘as "predominently federal",'"pre-
dominantly confederal" or "predominently unitéry" as the case may be.
Both the confederal and federal forms of political
organization attempt to express and facilitate the concurrent demands
for wider bolitical integration and for autonomous regional diversity
by establishing two orders of govefnmeﬁt. They attempt to do this
in such a way that those functioﬁslon which there is general common
égreement are performed by the common central agencies and other
functions on which there is no such inter-regional agreement are
performed by the smaller autonomous regional units. It has been
argued that this maximizes citizen satisfaction {or in its negative
formulation: minimizes citizen frustration) by making possible.the
satisfaction of specific individual preferences by the particular
level of government with the scale appropriate for satisfying
that preference.l5 It has also been argued that bymiking possible
autonomous diversity at the regional level these forms of political
integration rYeduce the extent of conflict and contention likely
to occur at the centre.

The difference between the federal and confederal forms

14

15 K.C. Wheare, Federal Government (4th Ed., 1963}, pp. 18-19.

J.R. Pennock, "Federal and Unitary Government — Disharmony and
Frustration", Bechavioural Science, IV (2}, April 1959,
op. 147-157.
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lies in the fact that in federal systems the cent;al institutions
are free to exercise respénsibilities assigned té them under the
constitution in a direct relationship with the electorate while in
- confederal systems the central agencies, operating as.delegates of
the regional governments, are dependent upon them for agreement to
common policies. Attempts to judge the relative effectiveness of
the two approaches suffer from the limitation that exampies of
political confederations are relatively rare today, although the
confederal principle is alive in such inter-state economic associations
as the European Economic Community and in a more general sense
-in the United Nations itself.

Generally speaking it has been argued that the advantage
cf a confederal form of politicai integration ié that it enables regional
units to retain ultimate control of £heir own destiny. Because
central agencies are composéd of fegional delegates and because on
major issues central decisions are subject to an ultimate veto by
regionai governments, the chance of particular regional interests
being overridden is limited, thus reducing any regional sense of
insecurity for its autonomy and diversity. The disadvantages of
the confederal form relate largely to the difficulty of obtaining
agreement upon policies among all the component regional governments.
Common action by central agencies is likely to be limited to areas
where all or an overwhelming number of regional governments are
agreed, thus limiting central effectivengss. For instance, agreement
upon any extensive redistribution or equalization of resources among
component regions in order to counterbalance the trade diversion

effects of a common market or to reduce disparities in regional
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wealth is usually difficult to obtain under such conditions.

Furthermore, historically political confederations have been marked

+

by instability. It should not be forgotten that both the United

States and Switzerland abandoned confederal forms of political
organiéation because of their inability to deal adequately with commen
problems, and that each now looks back on the adoption of a federal
system as a turning point in its effective development. Further-
more, the slowness of the European Economic Community in achieving
its orginal objectives and disappointment with the limitedspill-

over impetus for European political integration derived from that
functional co-ordination are an indication of the difficulties

faced by confederations.

But while confederal approaches have their limitations,
federal solutions do not provide panaceas. They have the advantage
that their central institutions, in those areas assigned by the
constitution to their jurisdiction,are likely to be able to operate
more decisively. Consequently they are also in a stronger
position to redistribute resources and reduce regional disparities.
There is historical evidence that féderations can be stable forms
of political inﬁegration, While it is true that a significant
number of the newer federations established since 1945 have disin-
tegrated, it is also true that the United States (1789),

Switzerland (1848), Canada (1867), Australia (1901) and the Federal
Republic of Germany (1950) provide examples of the potential stability

of federal systems which is qualitatively siqnificant.16 Moreover,

16

Geoffrey Sawer, Modern Federalism (1969), p. 179-180.
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in the last of these cases, the relative effectiveness of the Bonn
Constitution by contrast with the Weimar Republic suggests that

4

constitutiomalengineering can have a singificant impact on political
behaQi;;;; .Tﬁe institutional framework shapes and channels the
activities of the electorate, the political parties, organized
interest groups, bureaucracies énd informal elites, énd therefore,
can contribute to the moderation or accentuation of political conflict.
While these federations have each undergone their periods of
stress it would appear that they have over time generally succeeded
in reconciling the internal demands for both unity and diversity.
Indeed, it is characteristic of them that in practice their impact
has been to encourage not only "nation-building" but also "province-
building. "’

Such achievements have rot been without a price, however.
As critics have pointed out the constitutional distribution of
powers between two orders of government has meant that federal systems
have been marked by complexity, legalism, rigidity, conservatism
‘and expense in their operation; It has even been argued that
because federations are conservative political systems representing
delicate balances of internal power that they tend to be "closed"
toward the outside world and less open to even wider supra-national
assoc.iations.l'8 These liabilities have usually been accepted,

however, as the necessary price for achieving a wider political integra=-

tion that would both be more effective than a confederal organization

17 See, for instance, E.R. Black and A.C. Cairns, "A Different Perspec-
tive on Canadian Federalism", Canadian Public Administration,
8 IX, 1966, pp. 27-44.
David Mittrany, "The Prospect of Integration: Federal or Functional?"™
in J.S. Nye, Jr., ed., International Regionalism (1968)
pp. 43-73. '
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and provide greater protection for regional interests than .a unitary

system.

'Thereuis, of course, no ultimats or ideal form of political
integration appropriate to all political circumstances. As the
earlier analysis of factors contributing to demands for political
integration and for regional auﬁonomy inferred, the particular‘
balance between these demands will vary in different countries and
over time. A federal organization therefore, will not by any means
alwaysbbe an appropriate.solutioﬁ. Its’appropriateness would appeér
.to lie in those instances where.the existence and vigour of forces
that press for both wider unity and for autonomous regional diversity
are relatively balanced. But even in such cases the effectiveness

of a federal system may depend upon the particular form which it

may take.

The Variety of Federal Systems

Whether a federal system can, in a particular instance,
accommodate and reconcile the demands for inter—regional or supra-
national volitical integrafion and for autonomous regiQnal diversity
will also depend upon the particular inétitutional structure of !
that federal system. While certain essential features are common
to all federal systems, in fact no two federations have been absolute-
ly identical. Each federation has in a sense been a unique experiment,
combining in its own distinctive way a particular regional structure,
distribution of powers, arrangement for intergovernmental co-operation,
organization of central government, and protection for the supremacy

of the constitution. Thus, in assessing the effectiveness of
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'a federal political system it is necessary to consider the

pafticular form of its institutions and the degree to which they

o
appropriately express and reconcile the demands of the multi-
regional society on which it is bascd.
The essential features common to federal systems - to

systems within which authority is distributed between two co~-ordin-

ate orders of government - are:

(1) two orders of government (central and re§ional) existing

in their own right under the constitution;

(2) the co~ordinacy in legal and political status of the two

orders of government in the sense that neither order is subordinate

to the other;

(3) direct eiection to each order of government (rather than
indirectly through the other order of government) and direct action
(through legislation and taxation) by each government upon its own
electorate;

(4) a formal distribution of autonomous legislative and executive
authority and of sources of revenue between the two orders of govern-
ment; '

(5) a written cénstitutign which defines éhe jurisdiction and
resources of the two orders of government and which is not unilaterally
amendable in its fundamental "provisions by only one order of government;
C(6) .a process for adjudicating disputes relating to respective govern=-
mental powers and for interpreting the constitution, a process

which usually involves a Supreme court or a specialized constitutional

court but which may take the form of the electorate acting through a

referendum;
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(7) processes and institutions to facilitate intergovernmental
consultation and accommodation; .

(8) central institutions structured to ensure sensitivity to
regional and minority interests (usually involving a bicameral
central legislature and regional representativeness in the central
executive and bureaucracy, althougﬁ the latter may depend upon

convention).

Within such a basic federal framework there is congider-
able scope for variation in each of the elements which go to make

up a federal system and these variations will have a critical

impact upon the effectiveness of the federal system. In considering

these Various elements separately we should remember, however, that
within a given system they must be interrelated: for example, the
form of central institutions which is appropriate or the form of
intergovernmental consultative procedures which is suitable may be
related to the scope and nature of functions assigned to each

order of government.

The number, absoluté size and relative size of the
regional units of government is an important variable because it
affects the relative capacity of the units to perform functions
and»Eecause_it determines their relative influence in relation to
each other and to the central government. For instance, the tiny
cantons of Switzerland (23 of them in a total federal population
no more tban Ontario's), the relativé bargaining power in relation‘
to the central government of Australia's six states by comparison
with the U.5.A.'s fifty, and the extreme asymmetry in size and

wealth and hence goverﬁmental capacity of Ontario in relation to
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Prince Edward Island illustrate the way in which the political
balance within a federation .may be agfgcted by the number and size
of its regional governmental units.

The distribution of functions and resoufces has varied con-
siderably from federation to federation. In some the legislative
and executive responsibilities coinéide within each level of
government, but in Switzerland and the Federal Republic of Germany
“the pattern is one of relatively_centra;ized legislative authority
and constitutionally decentralized administrative authorityo The.
~extent to which most powers have been assigned exclusively +o one
level of government or the other as in Canada or Switzerland, or
extensive areas are placed under concurrent jurisdiction as in
Australia or West Germany varies. So does the allocation of the
residual authority, which in Canada and India, unlike most other
federations,is assigned to the central government. The extent to
which quasi-unitary unilateral powers are assigned to the central
governmeﬁt to override provincial autonomy in emergencies or under
certain specified ceonditiomsvaries also,such powers being
particularly extensive in the Indian and Canadian federations.
Federations have varied considerably too in the specific legislative
field$s and financial resources assigned to each order of government
with the result that there is a considerable range in the degree of
centralization or decentralization among them. On one simple
measure alone a comparative study of state public expenditure
as a percentage of central plus state public expenditure (after
revenue transfers) showed a range from 17% in Malaya and 26% in

the U.S.A. to 58% in India, 62% in Switzerland and 97% in the short-
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lived West-Indies Federation. Between these two groups were to
be found Australia, West Germany,.Canada, Pakistan and Nigeria.19

It would appear that where the distribution of authority
and resources has failed to reflect accurately the aspirations
for political integration and for regional autonomy, there have
been preséures for & shift in the balance of powers or in extreme
cases even for abandoning the federalvexperiment, as happened
in overcentralized Pakistan or the ineffectual West Indies. A
factor which has made thé finding of the appropriate balance
more difficult in the contemporary worldwis the fact that a
simple compromise between economic centralization and cultural
regionalization is no longer a realistic policy in the way that
it might have been a century or two ago. In most multicultural
federations, as in Canada, regional linguistic or cultural
~groups have developed a deép~rooted anxiety that, because of the
pervasive impact of public economic policy upon all aspects of
society, centralized fiscal and economic policies aiming at
the rapid development of an integ;ated economy would undermine
their cultural_distinctivéness and opportunities for employment
in culturally congenial conditions. In the face of such concerns,
most contemporary federations have found it necessary to develop
interlocking central-regional responsibility over a wide range
of functions particularly in economic matters. This has been
particularly so in the sharing of financial resources because

of the need to match the financial resources of regional governments

19 R.L. Watts, Administrationin Federal Systems (1270), p.143,

Table 2.
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to their constituticmﬂ.responcibilj+ieq and becau e of the meortance
of redlstrlbutlng resources through equalization schemes in
order to reduce disparities in wealth which would otherwise
become a source of reaentment and severe internal tension.

Asymmetry in the size and wealth of their regional
units has led some federations.éu§h~as Malaysia, India, Pakistan
and Rhodesia and Nyasaland to experiment with giving some regional
governments more autonomy than others. A similar solution has
been proposed from time to *ime in the form of a "special status" .
for Quebec>within Canada. Experience elsewhere suggests, however,
that while a moderate asymnetry in the.formal constitutional
authoﬁity of regional governments can be tolerated ahd may indeed
help to reflect better the political reality, major differences
in degree of regional autonomy have generally fostered, rather than
reduced, tension. The most notable example is that of the brief
nembership of Singapore within the Malaysian Federation.

Because it is within the central institutions that
‘accommodation among the different regional viewpoints must be
arrived at for policies relating to the exercise of those
responsibilities assigned to the central government, the character
of the central institutions and their ability to generate a sense
of community for the federation as a whole is particularly
important. Critical here is how regional groups and communities -
are represented in the central legislature, executive, civil
service, political parties and life of the capital city. Where such
groups are inadequately represented, as in the case of the East

Pakistanis, the Singapore Chinese, the Jamaicans, or the black
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Africanslof Rhodesia and Nyasaland, :he resulting‘alienation has
culminated eventually in separatioa. .

- A particularly significant variation amqng federations,
affectihg both the manner in which regional interests are
accommodated and reconciled in the formulation of central policies
and the character of intergovernmental relations, is the extent
to which the principle of the "separation of powers"” between the
executivé and legislature is incorporated. In federations such
as the United States with its presidential system and Switzerland
with its collegial system, it has been possible to establish second
chambers in which the states are equally represented and which are
equal in constitutional power to the chamber in which representation
is by population. Furthermore, the framework of checks and balances
within their central institutions has in most periods encouraged
the search by politicians and political parties for compromises
because of the variety of points at which minority groups could
otherwise block action. Furthermore, the diffusion of autﬁority
within each order of government ﬁas enabled the development of
many points of contact and interpenetration between the two orders
of government iesulting in what Morton Grodzins has labelled
"marble cake“ federalism.20

In those federations where the central governments
are organized along parliamentary lines, for example Canada,
Australia and most of the newer CommOnwéalth federations; central

cabinets with majority legislative support have been able more

20

Morton Grodzins, The American System (1966).



-

~2 8~
easily to undertake rapid and effective action, but at the price
of placing complete sovereignty in the hands of a parliamentary
ﬁajority with few institutional checks upon it. Invariably in
such systems, the second chambers, infended to be particularly
repreéentative of regional communities, are weaker than the first

chamber. Parliamentary systems with their strict party discipline

“thus put the responsibility for reconciling political conflicts

and for aggregating support from diverse regional and cultural
groups more directly upon the internal organization and processeé
of the political parties themselves. Conéequently, when in such
systems parties have become primarily regional in their bases,

the parliamentary federations have been prone to instability,

~as in Pakistan before 1958 and Nigeria before 1966. It is not

surprising, therefore, that the pattern of the resulits of the
Canadian federal election of February 1980 and the resulting under-
representation of the western provinces in a majority government
should have quickly become a matter of concern. The parliamentary
form of government has also affected the character of intergovern-
mental relaticns. For example, in'Canada and Australia the
dominance of thé parliamentary cabinets at both levels has made
these executive bodies the focus of relations between the two
orders of government. This "executive federalism", as Donald
Smiley has described it, seems often to produce intergovernmental

relations which operate in a manner not unlike international diplomacy.

21 . . . . ) o . ,
D.V. Smiley, Canada in Question: federalism in the seventies

(1976), chapter 3. Seeo also Richard Simeon, Federal-
Provincial Dipliomacy; the making of recent policy in
Canada (1972).

21
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The result in these instances is a "layex cake" federalism which

contrasts with the "marble cake” character of non-parliamentary
. I .

federations.

Other variabies in the federal structure also affect
the character of its operation and its effectiveness. These
include the particular form of the processes and institutions
through which intergovernmental consultation and co-operation are
facilitated - a field in which the Australian Loans Council and
Commonwealth Grants Commission and the West German Bundesrat have
been interésting innovations. Also significant is the structure
of the judicial system, the supreme coﬁrt or constitutional
court, and the use of other devices, such as the Swiss use of the
legislative referendum,for adjudicating disputes related to
respective governmental powers. The impact of judicial review
upon the way in which a federal system protects the interests of
minorities is itself affected by whether the constituticn includes
a specification of entrenched fundamental rights limiting the scope
‘of both central and state action. The procedures for constitutional
amendment and the inclusion of provisions for the delegation of
responsibilities from one level of government to the other affect
the extent to which the federation is sufficiently flexible and
adaptéble to fespond to changing conditions over time. Here
federations have to find a balance between providing sufficient
constitutional rigidity to ensure the confidence of regional
communities in the ability of the federal structure to safeguard
their interests,and providing sufficient flexibility to be able

to respond to changes in social and economic conditions.
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CONCLUSION

This paper has attempted +o point to the great driving
forces that, for a variety 6f reasons,lhave produced powerful
forces both for inter-regional or supra-national political
integration énd for more autonomous regional entities. In the
search for the middle ground that would permit the mutual
accemmodation of these pressures for unity and diversity, the
federal form of organization,‘inspite of ifs complexities and
rigidities, appears to provide a dynamic political technique which

permits perhaps the closest political approximation to contemporary

reality. The degree to which a federal system can accommodate

this reality will depend, however, upon the extent teo which the
pérticular form of federal instiéutions adopted or evolved gives

full expression to the demands of the particular society in guestion.
Ultimately federalism is a bragmatic prudential technique whose
continﬁed applicability may depend upon further innovations in

the iﬁstitutional variables.

Federal systems are no Panacea but they may hbe necéssary
as the only way of combining, through representative institutions,
the benefits of both unity and diversity. Experience indicates
that federations, both old and new, have been difficult countries
to govern. But then, that is usually why they have federal political

institutions.



