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~" THE TRILATERAL COMMISSION
Q\_ .-345 EAST 46TH-STREET

I s ot g e T

NEw YORk, N. Y. 10017

212-661-1180

GERARD C. SMITH ) :
NORTH AMERICAN CHAIRMAN ) May 13 .
1666 K STREET, N. W. )
WASHINGTON, D. C. 20006
202.-872-6283

The Honorable

Jimmy Carter, Jr.
Governor of Georgia
State Capitol. ,
Atlanta, Georgia 30334

Dear Governor Carter:

This is to let you know that the North
Americans on the Trilateral Commission's Executive
Committee have approved three new members from
Canada as Commissioners: George Creber, Peter Dobell,
and Arne Nielsen, whose cv's are attached. Peter
Dobell has already been very helpful in putting the
Canadian group together and the others have been
recommended strongly by their colleagues. '

We expect all of them to be at the meeting
. on May 29 and 30 and I hope that most of you will be
there to meet them.

- Very sincerely,

Gy Dt

George S. Franklin
North American Secretary



, _ BIOGRAPHY

NIELSEN, Arne R., B.Sc., M.Sc.,
President and General Manager,
Mobil 0il Canada Ltd. (established 1962)
Petroleum Exploration and Producing,
Manufacture and Marketing of Paints and Finishes,
330 5th Avenue S.W.,
Mobil Tower,
Calgary, Alberta.

Vice-President and Director: South Saskatchewan Pipeline
Company; Rainbow Pipeline Company Limited; Petrol
Gas Processing Limited;

Director, Toronto-Dominion Bank;

Vice-President and Director, Les Peintures Mobil du
Quebec Limitée;

Chairman, Board of Governors, Canadian Petroleum
Associat@gn (1970-71);

Member, National Advisory Committee on Petroleum.

Born: Standard, Alberta - July 7, 1925.
Son of A.H. and M.C. Nielsen.
Educated elementary and high schools,.Standard,
Alberta, University of Alberta B.Sc. First Class
Honours and Honours Geology and M.Sc. Geology.
Junior geologist, Mbbil 0il Canada, Calgary, 1950;
District geologist, Edmonton (1952);
Staff geologist, Calgary (1955);
Mobil 0Oil Corporation, N.Y. (1957);

Exploration Manager, Mobil 0il Corporation, Denver,
Colorado (1959); Houston, Texas (1962);

Vice-President, (Exploration) and Directoxr, Mobil
0il Canada, Calgary (1966);

President and General Manager and Director, (1967 to present)

Trooper in Canadian Armoured Corpé, Canada (July, 1943, to
December, 1945);
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Married Evelyn B.V. Nielsen, daughter of the late
Marius M. Nielsen, September 21, 1947.

Has six sons: Alan, Brian, Robin, Gary, Paul and Kent.
One daughter: Diane

Clubs: Alberta Society of Petroleum Geologists;
American Association of Petroleum Geologists;
American Institute of Professional Geologists;
Calgary Petroleum Club;

Glencoe Club:;
Houston Geological Society;
Professional Engineers of Alberta.

Religion: Lutheran

Residence: 4404 Britannia Drive,
Calgary, Alberta.
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GEORCE EDGAR CREBER

Born: - September'12,11927

Toronto, Ontario, Canada.
Parents: Canadian
"Educations’ Graduated - B.A. Political Science.

and Economics, University
of Toronto. :

- Osgoode Hall Law School,
Toronto, Ontario. Called

to the Bar of Ontario l953.hf

- Appointed Queen's Counsel
January 1, 1966.

Professional Positions Held:

1951 - 1955
1956 =~ 1961

1962 - 1969

'-January, 1969

Present '
Position:

Associated with J. S. D. Tory
Borden, Elliot, Kelley & Palmer
Partner - Wahn, Mayer, Smith,
Creber, Lyons, Torrance
& Stevenson
President and Managing Director,
George Weston Limited

President of George Weston Limited.

Presently Director of various

‘Weston companies and the Canada

. Marital Status:

Trust Company, Consumers' Gas _
Company and on the Board of Governors
of The Ontario Research Foundation

Married - Two Children




Born:
Universities:
1952-1968:

'1968-date:

BIOGRAPHY

‘Peter C. Dobell.

1927
Toronto and Oxford
Member of Department of External Affairs

Director of Pariiamentary Centre for Foreign

-Affairs and Foreign Trade, a private corporation

which assists Members of Parliament in the field
of international affairs.

Adviser to the House of Commons Committee on
External Affairs and National Defence and the
Senate Committee on Foreign Affairs.

Director of the Ottawa office of the Canadian
Institute of International Affairs.

Secretary—Treasurer of Institute for Research
on Public Policy. 1 v

Director of the secretariat of the Canadian group

of the Trilateral Commission.

Initiator and organizer of the Canada-U.S.
Legislative Visits Programme whereby members of
the Canadian Parliament and U.S. Congress make
short visits to study specific topics with
officials and experts in the other country.

Author of a book on Canadian foreign policy

~entitled "Canada's Search for New Roles"”.
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THE FEASIBILITY OF AN CCEAN STUDY
prepared for

' THE TRILATERAL COMMISSION

by
Ann L. Hollick; Consultant

May 6. 1974



~ THE TRILATERAL PROCESS

As part of planning our Trilateral Policy Program, Dr. Ann Hollick,
" Executive Director of the Ocean Policy Project at the School of

- Advanced International Studies of the Johns Hopkins University,
Washington, D.C., was commissioned to undertake a feasibility study
on the oceans. 'In preparing her report, she undertook extensive
consultations with members of the Trilateral Commission and experts,
including the follow1ng

David M. Abshire, Chairman, Georgetown University Center for Strateglc
and International Studies :
Koichi Baba, Director, International Affairs Department, Environment
. Agency of Japan
Lucy Wilson Benson, President, League of Women Voters of the United States
Alvaro DeSoto, First Secretary, Peruvian Mission to the United Nations
Peter Dobell, Director, Parliamentary Center for Foreign Affairs and
Foreign Trade, Ottawa ' '
Daniel J. Evans, Governor of Washington :
Julian Gresséer, VlSltlng Professor of Law, Doshisha Unlver31ty, Kyoto
Michael Hardy, Commission of the European Communities . _
Takashi Hasegawa, Deputy Director, International Affairs Department,
Environment Agency of Japan ' ‘
Kazushige Hirasawa, Radio-TV news commentator, Japan Broadcasting Inc.
Thomas L. Hughes, President, Carnegie Endowment for International Peace
Minoru Ishida, Chief Engineer, Steel Structures Division, Ishikawajima-
Harima Heavy Industries Co., Ltd.
Yasumaru Ishii, Director, Nippon Steel Corporatlon :
Hidetsugu Ishikura, Director Ge?eral Japan Marine Science & Technology
Center
Hiroshi Peter Kamura, Assistant Director, Japan Center for International
Exchange
Isao Kikuchi, General Manager, Manganese Nodule Center, Non-Ferrous
Metals Administrative Department, Mltsul & Co.
Yuji Kitahara, Managing Director, Petroleum Producers' Assoc1at10n, KEIDANREN
- Kazuo Koike, Assistant Director, Science and Development Department,
Federation.of Economic Organizations (KEIDANREN)
Kenichiroc Komai, Chairman, Hitachi Ltd.
Hiroshi Kamogawa, Chief Specialist, General Englneerlng Department,
Tokyo Shibaura Electric Co. Ltd.
‘Akira Kumagai, Professor, National Defense College
Takeo Kurita, Science and Development Department, Federation of Economic
Organizations (KEIDANREN)
Hideyuki Matsuishi, Manager, Ocean Development D1v151on, Ohbayashl-
Gumi, Ltd. ,
Cornel Metternich, First Secretary, German Mission to the United Nations
‘Kiichi Miyazawa, Member of the Diet; former Minister of International
Trade and Industry o -
Makoto Momoi, Préofessor, National Defense College
Motokichi Morisawa, Senior Managing Director, Japan Fisheries Assoc1at10n
Tomoyuki Moritani, Senior Geologist, Marine Development Division,-
Research Coordination Bureau, Science & Technology Agency of Japan
Kinhide Mushakoji, Director, Institute of International Relations,
Sophia University, Tokyo : :
Masaaki Noguchi, Deputy Director of Marine Development, Resource & Energy
Agency, Mlnlstry of Internatlonal Trade and Industry



Shigeru Oda, Law of the Sea Office, Ministry of Foreign Affairs

Shunichi Ohkuchi, Senior Managing Director, Nippon Suisan Kaisha Ltd.

Saburo Okita, President, Overseas Economic Cooperation Fund "

Hisashi Owada, Director of Treaties, Ministry of Foreign Affairs

David Packard, Chairman, Hewlett-Packard Company

Tetsuya Senga, Managing Director, Federation of Economic Organizations
(KEIDANREN)

Takeshi Shiki, Managing Director, Technical Research Institute,
Taisei Corporation :

Shinichi Sugihara, Director General, Law of the Sea Office, Ministry
of Foreign Affairs

Masao Sugimoto, General Manager, Hitachi.Research:Institute, Hitachi Ltd.

Ryuji Takeuchi, Former Ambassador to the United States

Cyrus R. Vance, Partner, Simpson, Thacher & Bartlett

Daniel Vignes, Secretariat, Commission of the European Communities

Paul C. Warnke, Partner, Clifforg, Warnke, Glass, McIlwain & Finney

Katsuo Watanabe, Manager, Industrial Department (Ocean Industry '
Development), Nippon Kokan Kabushiki Kaisha

Takeshi Watanabe, Japanese Chairman, The Trilateral Commission

Carroll L. Wilson, Professor of Management, Alfred P. Sloan School of
Management, Massachusetts Institute of Technology

Hiroshi Yamaguchi, Director, Assistant General Manager, Ship D1v1Sion,
Mitsui Shipbuilding & Engineering Company, Ltd.

Tadashi Yamamoto, Japanese Secretary, The Trilateral Commission

Kunio Yonezawa, Counselor, Department of Oceanic Fisheries, Fishery Agency,

v Ministry of Agriculture and Forestry :



At the center of the present international negotiations on law

~of the sea is the issue of the allocation and use of ocean space. The.

fundamentai conflict lies between coastal eéonomic interests and global
maritime intereéts, of, translated into légél terms, between the coﬂcept

of sovereignty and the conce§t of freedpm. The most §roﬁounced political
division to date, and that with the greatest potential for serious cbnflict;'
has been between coastal deveIOpingbnations on the one hand #nd maritimé
powers on the other. | |

Beyond this, the political and economic interrelationships in

- ocean space become exceedingly complex. Within an area comprising almost

three quarters of the earth's surface the network of ocean uses and policy

proposals includes seabed mineral exploitation, development of an inter-

national regime to govern that exploitation, coastal state resource zones,

fisheries management, international revenue sharing, islands and archipelagos,
international straits and navigation, preservation of the'marine environment, -
and marine science research. The picture is further complicatéd'by the

fact that over 145 national actors are participating in international

"negotiations regarding these issues. The differences between these nations

include disparate levels of economic developmeht and technological capability,

:as_well as vastly diffefent geogréphical and resource situations. The

- resulting alignments are numerﬁus and‘sometimes improbaﬁlg.‘,Among tﬁeﬁ areb
'aligﬁments‘between the poorest of the'developihgi woridj;thé land—lockéd
'étaﬁes--and the wealthy maritiﬁe stéteé,.both seeking.to'iimit offéhore

- jurisdiction, for differeﬂt_reaéons; or between resourée-poor énd reéource-,'

‘rich developing nations concerned with controlling production from the deep



seabed, again for different reasons.

Sinée 1967 the principal forum for negotiations betweén these
contending forces has been the United Nations Seabed Committee... After si#
years of deliberation, thebwork of this Comnmittee was transferred to the“-
Third United Nations Conference on Law of the Sea which openéd in December 1973
in New York. Scheduled to follow this organizational session are substantivev
sessions of the Conferenée in Caracas in the Summer of 1974 and in Vienﬁé in
1975. The Seabea Committee meetings and the Conference have.played an import-
ant diélomatic and political_roie. They have provided a forum for the.

exchange and'accommodétion of differing views as well as for the educatidn>

of new national participants. The highly politicized ﬁature of tﬁis‘foiﬁm

has precluded a comprehensive func;ional approagh to the manageﬁen: of

ocean space. The search for political leverage aﬁd tfade-offs, hdwevér,_

'has led the Seabed Committee to adopt a coﬁpreﬁensive political approach; -

in the form of a single international treéty covering the disparate issues

of ocean space. The avowed go#l of resolving_the 26 Conferenée agenda itéms .
in a single intermational agreement compounds the problem of aécommodating‘ 
many national interests in the oceans. In the absence of pbliti;al agree-
ment, an effectiie as welllag widely ac;eﬁted.tfgaty réﬁaiqs a‘distant gqal.'_ 

While negotiators are meeting to deQelop a genétal Body of inter-  "
national rules to govern ocean space, technological devélopmenta facilitatingv”'
new and intenéified uses of the oceans are ﬁroceeding even more quickly. fhei '
rapid pace and unpredictable direction of oceanICechnologies, in-the absence
of internatioﬁal ocean institutions, portend increasing difficulty for the 

accommodatiaon of multiple ocean uses in a pattern of harmonious relations.



Ad hoc aéproaches»to problems of fisheries, pollution,:and offshoré insﬁaila-
. tionms, to mentibn a few, aré becoming more and more unsaﬁisfaétory. ,-

| Representing many of the'major usérs of ocean §bace, thé Tfilatefal
.Commission has an obvioué interest in prodéting a coopetative responée to
..the evolving préblems of ocean space; That the problems of-ocean éﬁace'
.cannog be definitively.resolved in a éingle intérnational trgéty either iﬁ
1974 or 1975 is eviden£. ‘Any Commission effort therefore must look well
-beyond present political negotiations to consider the future directions of
technology and the evolution of international institutions that might réduce'
fhe incidence of conflict in thé oceans aﬁd help'to resﬁive ;hét‘which occurs_ﬁ
anyway... | | |

The multinational Commission has the opportunity to sét a useful .

precedent for the éurrent negotiations--thrqugh a cooperative funﬁtional .
‘approach to.the problem# of ocean space. The thirﬁeen_mémber nationé
représented on the Commission participated in the 1958 and 1960.U.N. Conﬁereﬁces
“on the Law of the Sea, wheré they constituted an iﬁfluehtial minority'of the
hinety-odd participating states. The majority of Cdmmiésion states soﬁght |
‘then as now to.liﬁit the extent of cdasﬁal stafe jurisﬂiction thrOugh'the
‘ad0ption of an international tféaty. "The attitude of most member nations
‘has siﬁcé evqlved to the recognition that restricting unilateral‘coastal
state.assertions is not an adequate fesponse to management and preservation
bf‘the‘oceans. As high techﬁoiogy nations,'and as those that use the oceaﬁs
most iﬁtensively--for‘shipping, fishing; séabed resourée‘explbitation,
'scienfific research,';nd regrettably;.as‘a sink‘for éolluﬁants--the.Commissioﬁ

member nations bear a special responsibility. The experience of Commission



member nations in fapid technoldgical change and regional ocean 1nstitutioné =
‘must be‘brought to bear in evolving a regime for:oceaq space In which all
nations have a stake. |

Given the dependence of Commission member nations on the oceans (for
a variety of reasons), a cooperative approach might appear easy as well as |
worthwhile. Such, however, is not the case. The first and greatest diffié
culty ih a cooperative undertaking is that, despite their éimilarities,
Commission member nations have different national 1nterest§ iﬁ the oceans
reflected in different natidnal policies. Indeed, with a few g#ceétions,-
ali of the national geographical and resource situatioﬁs represgnted in tﬁe
U.N. negotiations are represented amongwthé Coﬁmission membership. ‘includedv
are land-locked and shelf-locked states, long and short coast states, wide:
and narrow margin states, islands and archipelagic states, resourceQrich‘andh --
resource-poor states. . B . e |

The major feature which links Commission member states is their levei
of technological capability and their intensive use of ocean‘space. - It is
this commoﬁ bond which 1is the second source of difficulty‘in a cooperative
Commission ocean study. ‘Representativeé qf.develéping nations ﬁight eaaily'.
misintérpret a Commission ﬁndertakingias a coélition‘against their-legitimate_'
interests.v | | | L

The second difficulty is, in a Qense,more easily‘fesolved thaﬁ tﬁe:
first. No Commission sﬁudy of thé oceans can be compleﬁe'withoﬁf encompassing.
the perspective of the developing nations. 1In the éase of the oceans, a |
viable ocean regime cannot exist without providing for the special needs and

interests of developing states in ocean space. To ensure inclusion of this



~Trilateral Commission Member States:
Geographic Situation and Territorial Sea Claims?

Coastal Margin Area Margin Area Territorial
: length to 3,000 m. to 200 Sea Claims
Country ' : depth o naut. miles
' (nautical (square. , (square ,
_miles naut. miles) naut. miles) - (naut. miles)
Belgium : 34 : 800 _ 800 3
~ Canada ' o 11,129 - 1,240,000 1,370,000 12
Denmark | 686 " 20,000 20,000 | 3
 France 1,313 75,800 99,500 12
Federal Republic . R
of Germany | 308 11,900 11,900 3
Ireland = 663 84,100 110,900 3
Italy . 2,451 160,000 161,000 6
Japan o 4,842 440,900 1,126,000 3
Luxembourg = “ee e e e
. Netherlands | 198 24,700 24,700 3
Norway o 1,650 463,700 590,500 4
United Kingdom 2,790 281,800 274,800 3
_United States | 11,650 862,600 2,222,000 3
a
Sources:

_Albers, John P., et al., Summary Petroleum and Selected Mineral Statistics for

120 Countries, Including Offshore Areas. Geological Survey Professional
Paper 817, Washingtom, D. C., U.S. Government Printing Office, 1973, p. 125.

United States, Department of State, National Claims to Maritime Jurisdictions,
International Boundary Study, Limits in the Seas (Series A), No. 36, lst
Revision, 1973. ' .



perspective, developing nation representatives muét participate in éll stages
of a Commission study of the oceans. |

The first difficulty, that oif divergept national interesté of Commiss-
ion members in ocean space, requires a functional approacﬁ based on. the
common interest in the orderly use of ocean space and on similar levels of
technological capability. The alternatives fo a cooperative Qpproach ﬁust-be'
clearly foreseen--increased levels of conflict over control of islands, over
seabed mineral deposits, over fishery resources, and over navigatiQn; In |
addition to recognizing the adverse consequences of confrontétion for those
nations most dependent upon the oceans, a trilaterai approach must be based
on available dafa regarding curfent and projected»ocean ﬁechnolégies; ‘This
information is indispensable to aﬁticipating future ﬁsés_of the ocean that -
may engender conflict and require aqcommodation. Above all, the ihte:eﬁts
and policies of respective Commission member nations--presenf and futuré--
must become familiar to all. Only through an awareness of differeﬁces and
the reasons for them may accommodations be developed that_go part way toward

meeting the needs of each and all.

THE ECONOMICS AND POLITICS OF THE OCEANS
A study of the oceans fits within the‘twd broad gategories.of-cohcern
to the Trilateral Commission: economic or resource questions and political

problems.* With the advance of technology and the growth of populations, the

* While the impact of military uses on other uses of the oceans must be
clearly understood, it would not constitute the object of in depth study.



resources oi the oceahs--including-minerals, fisheries; trapSportation, and
waete_diSposal--are no longer regarded as infinite. Given their economic
value, they are the_object of\increasing>contention between nations. . Tﬁis
contention inevitably spills over into other areas of political interactiou.
The appropriation'of'vast areas of the oceans and their resources through

the adoption ovaQO mile economic zones is'altering the power basea'of
natious and the relatione between them. In the area beyond national juris-
dictiou, international-institutiona are peing discussed‘to distribute
resources equitably or otherwise. Indeed the pattern of relations evolving

in the law of the sea negotiations will have a lasting impact on the structure

of the international system. -

Seabed Mining: Petroleum and Manganese Nodules.' In 1970, 19% of the world's

. petroleuﬁhwasmrecovered from offshore'wells PrOSpecting was underway off

the coasts of seventy-five nations, drilling off forty -five and producing

off more than thirty By 1980 the projections are that 30-35% of world
petroleum will be produced from offshore areas--with higher figures for
subsequent years. Storage tanks, supertankers, superports and all of the.
'associated infrastructure will be located in the oceans--not to mention

- nuclear reactors and other energy-related uses of the oceans. The problems

of intensified seabed uses in the coastal areas are multiple. Fishing,,

| navigation and recreational uses are directly affected by the proliferation

of petroleum-related structures. These_activities become a source of_inter-
national coﬁfliet when the distance from shore iucreases'andfthe ocean activitiés

" of other nations are affected.



Present sciéntific evidence indicates that petroleum depésiﬁs.of éom~“
mercial significance are to be found in the underwater extensions of.coﬁ;inental
land masses.v Manganese nodules of commerciallinterest, on the other hand, are
located in the deepest‘areas of the seabed. First discbvered in‘1898, manganese
nodules have only recentiy become an object of intense interest.. In 1971 nine-
~ teen ofganizations in five nations were déveloping technology required fof '
recovering and processing. Research and deve10pmen£ are.now underway by‘ﬁbre o
~than 30 companies in Japan, Germany, the United States, énd France,.and
commercialiproduction is projected for as early as the late 1970's. Given thé'
location of fhese resources in‘the deepest areas of the seabed andvthe'ability
of only a few nations to undertake_their exploit;tion, the issqe of nodulé mipiﬁg
has already generated substéntial controversy between ﬁhe developed and deveidping
nations and has the potential for further conflict among the developed states.

The extensibn of coastal state juriédiction over the resources of the
continental shelf was provided for in the 1958 Geneva Convention’pn the |
Continental Shelf. The outer limit of the legal continental shelf was left o
" . flexible--the depthvwhich admitted of exploitability.' As teéhnologyrhasfi
rendered the deépest parts of the ocean acéeséible:to maﬁ, the Queétion of the
limit of coéstal state jurisdiction has become acuﬁe. Extensions of national -
jurisdiction into the oce#ns have provided uneven;bénéfits fo£ ﬁatibns endowea:wifh
long coastlines while they reduce the‘area of the\intérﬁétibnéi or non-nat1§na1_
seébed. The ﬁrevailing.trend in the law.of the seérégéotiations haéibeén‘in |
the direction of support for 200 mile economic zones. Comﬁission members:
adopting this position include Nbrway and Canada, who also advocate seabéa

resource jurisdiction beyond 200 miles to the foot of the continental margin.



The landelocked and shelf-locked memoers of the Commission,‘Luxembourg,

Belgium; the Netherlaﬁds and the Federai Repuplic of Germény, faoor.'
1imitatione.on coastal state seabed jurisdiction to the 200 meter isobath or

to a distance of 40 miles. Jepan and the United States have indicateo their
recognition of the majority sentiment in feyoring a reeource zone beyond the
territorial sea. Both have asked that the outer limit be fixed by general egree-
ment and the United States has gone on to stress the,importance of certainv
international standards and sharing of revenues in the zone.

In the deep seabed beyond the coastal state economic zone, several
proposels on an international‘regime and machinery are being considered.'
Developlng nations have proposed an 'Enterprlse System accordina to which the
Seabed Authorlty would be exclusively empowered to exploit the deep seabed
~either through service contracts or 301nt ventures W1th companies or states;
Most Commiss;on members have proposed a variety of llcensinv systems.' Cenada
has most recently pr0p~sed combinlnb licen31ng with direct exp101tation by the.

International Authority.

Living Resources: In 1550 the world catch of seafood was 25 million metric tons.

The figure trebled by 1973 to 75 million metrlc tons-- a substant1a1 percentage
of the global produc*ion of animal protein This 1nerease was accompanled by
the depletlon of some coastal stocks of flsherles, desprte the fact that some
 fishery experts enrlaage a Sustalnable annual_harvest of 300-400 miliion tons.
To reach and maintain this opper limit{ however,‘aséumes the.deveiopmeht of‘
effective international.arrangements for the rational maoagement’of world'

fishery resources. 1In the absence of such arrangements fisheries may be further
y : g , :



depleted éud jurisdictional conflict may increase.

Fishiﬁg nations fall into three categories:» those that fish off
their own coasts,.those that fish in distant waters, and those that do both.
All three types of fishing nations are represented among the members of the
Trilateral Commission. Japan 1s the largest fishing nation in the Qorld
with over 707 of hef catch #aken by her distant water fléets, .Norﬁayg in -
contrast, is the worldfs‘fifth largest fishing nationm, But takes the bulk of N
its catch in coastal waters. Regardless of the source of the catch, ﬁoth.
nations are depeﬁdent on their fisheries--Japan for 3-60% of the animal‘proteiﬁ_
cdnsﬁmed and Norway for 27 of its GNP and oﬁer 10% of its exports.’ TheﬂUnited:-
States fishes off its own shores as well as those df other nations, but acéo:ds'
lower priority to this issue than Japan and Norway.

As with regard to éeabed resources the trend in.the U.N. ﬁegotiatioﬁé_"
is in the direction of an extended resource zome of up to 200 miles. Nofway
has lent Her support tb that position. Canada‘h;s sought tovcombinera_ZOO mile
zone with a sPecieé approach. Supported by the Unitéd States, the Spéciésr
~approach calls for coastal state management'and preferential rights wiﬁh
respect to coastal and anadromous specieé and fbr-in;ernationél maﬁagément'of
highly migratory stbcks. Japan, Germany and England are the mosﬁ stfﬁﬁgly' :
opposed to ﬁhe exﬁension of cdastal Staté fishéries jﬁfiédictidn and haQed |
proposed variqﬁs measures to averc‘such extensions. Belgium.and thebﬁetherlénds
have advanced Speciél‘proposals for reéource and revenue sharing in fishériés'__i

Zones.

Commerce and Navigation: Commercial shipping generates an estimated $40 billion

of revenue annually and thirty nations now have fleets of over one million tons

-10-



eacﬁ. Seaébésed tranSportatién of bulk cargo doubled betweeﬁ 1960 and 1970 as :
the oceans became igcreasinglf vital to internationél commerce. Asilargér ahd
more efficient vessels are develoﬁed aﬁd traffic density increases significantly,
shipping lanes become overcrowded; especially iﬁtérnatidnal straits. whilé
.the use éf the oceans}for»transport?ié growipg,.coastél state claims are also
growing. Claims té some form of jurisdiction4in‘the oceans, whether afchi-
v pelagic waters or economic zones, threaten, in one_forgcast, to ultimate1y>
:‘place as much as 807 bf ocean spaée under some form Qf‘coastal_state juris-
diction. TwelQe to two hundred mile territofiallséés pose avSpecial prbblem
" because no right of overflight is encompassed in the concept bf 1nnocent
'passage; The deve10pment'of a multiplicity of reguiations and.requirements for.
authorizatioq ﬁo pass fhrough coastal waters or.theiimposition of arbitrary.
. tolls for paésage th;ough international straits canm be expectéd to réisé,the
cost of sea'and-air transit and in some éases iﬁpede it.

 Tﬁe majority of Commission member nations are either major maritime
states or ére heavily depéndent on international_commercé. .Of particula;:
concérn to'theée naﬁions is the transport of energy.suppliés.-‘Several Cdmmiésion

. : ‘ o . i

'members--Luxembourg; the Netherlandé, Belgium, and‘;he Federal_Republic of -
| Germany--are elther land-locked or shelf-lbcked and thereby have a speciélv
interest in avoiding impédiments to navigation arising from'co;stal state’
resource jurisdiction. Other Commission members, however--notably Canadé,
‘Japan and Italy--éharé a éoncerh that.straits over whicﬁ théy h#ye jurisdiétion ‘
' ggg be vie&ed as or used as intérnational straits. . Of these, Caﬁgda has gone
- thé furthést in édopting a 12 mile territoriéi seévénd.avpoliéy of coastal state.
‘authority over Véssels operating in'pollutioﬁ preVeﬁtidn zones of ﬁp.to.loo miles.

»



'Trilaterél Commission Member States:
Nationality of Merchant Vessel Fleets?®

Ship Number Tanker Number
Tonnage of Ships Tonnage of Tankers
Country (millions of (all kinds) (millions of
gross tons) © gross tons)
Belgium 1 224 03 18
Canada | 2 1,235 025 e
Deamark ' 4 : 1,331 1.9 A 34
France | 7 1,390 4.2 124
Federal Republic , L : e
of- Germany ' 9 2,546 1.9 » 142
Ireian;.' | ‘e e | L ' '....
Italy 8 168 31 308
Japan - 35 9,943 127 1,465
Luxembourg
Netherlands | 5 | 1,452 1.9 o 106
Norway o 23 2,86 10.7 e
| . Uﬁited Kingdom ' 29 5,700 S 13.7 " ' 600
United States 15 Cose87 46 327

35ource: Lloyd's Register of Shipping Statistical Tables 1972, London, 1973.°
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'.Ital& opposes freedom of_ﬁransit through"straits 1ess tﬁan six miles wide.‘
And Japan, whiqh is presently responsible for the construction of half the
world's ships, calls for coastél stafe eﬁforcémen; of 1ntefﬁationa1 pollution
and qollision regulations. The United States'and the United Kingdom are
strong supporters of freedom-of transit through and over all internaﬁioﬁai E

straits.

Océan as a Sink: Thenprotéction of the marine environment is an issue aréa_'
which perhaps bes; illustrate# thg need for.internationai‘c00perative approgches
to the use pf the ocean. In addition to péilution causéd by iand based sburces;~
0il seepagé; sPiils, dumping, diséharges or shipping accldents have harmful":
effecﬁé on. the liviﬁg reSOurcés‘of tﬁe sea as well éS‘on its recreational uses.
Polluting agents are dispersed widely thidugh the sea, carried by éurrents'and
‘Qind in an unpredictable fasﬁion. Thus a substantial numbef of staﬁes may .
»bécome involved in a single pollution incident. If an oil_t#ﬁker:breaks up,
affected parties might include the flag state of the vessél, thé stété whose
waters it has trénsited, the state within_whoée waters the spill.occurs,_the.f
sfates suffefing daﬁage;.the state to which it isrdestingd; the state of the
vesﬁei owner énd the state of the carg§ ownér. While‘the écgans serve as a =
final sink for the world's ﬁastes and other pollutants theré are limité to
their assimilative and regenérative capécities which may be éxceeded oﬁly at
a high Eost ﬁo mankind‘g‘welfare{ In one gloomy prognosis there will bé no
life in'the world's océaﬁs in 25 years at preseant rates éf oceén poilﬁtiou.
Policies aéopted_in the international arena toﬁérd thefpreveﬁtion of

marine pollution have been determined by political comsiderations of coastal

-13-



state jurisdiction versus international rights and duties.> Differenoesv

regarding prevention of‘pollution from seabed exploitation divide into

(1) support for minimum international standards plus the right of coestal

states to set higher standards for activities under their jurisdiction, ano

(2) the view that there need not necessarily be minimum ihternational stendards.
Regarding standards for vessel source pollution, the differences

are more numerous. The United States insists on exclusive‘inrernetionall

: standaroe to be enforced by the flag state or port state. - Canada, on the-'

| contrary, favors the right of the coastal stace to eetablish'eno enforce

supolemental standards'withih‘a broad zone adjacent-to;theirerritorial‘eea;

Japan and France have adopted a position somewhere between‘these, calling for K

coastal state enforcement of international standards and rules in a broad

coastal zone. While the developed countries agree at least on the de31rability o

of minimhﬁ"international standards, some developing.countries favor exclusive
coastal state competence to set and enforce standards inban economic zone.
They feel that pollution is 1argeiy a by-product of development and fear the .
added costs.and restrictions on the national eeonOmic development'that‘could '

be posed by pollution standards.

' A COOPERATIVE RESPONSE TO OCEAN PROBLEMS

Given the economic magnitude of ocean resources and the diversity of
national policies toward conmtrol of those resources, a functional approach to -
a Trilateral Commission study of the oceans would be most likely to provide a
basis for harmonization of multinational views. Such an approach should accept

as its premise the political reality of prevailing sentiment favoringYZOO mile

 =1l4-



economic or'reééurée zones with an internafional area beyond. these limité.
Within and acfoSs thése two.jurisdictionaliareas the issues to addresé wouid
include the management and conéervation of oceqnic_resource§ to yield maximum :
economic ﬁenefits.and the establishment of political érrangementé tO'enéure'that
these benefits are’equitab1y distributed.

The problems of conflict and crowding in the develoPment of océanic.
resources are, of course, moaﬁ.gcuté within coastal zones. It is here that
-ihternational shipping and dis;ant-water fishermen meet petroleum rigs, local
fishermgn and other coaétal zoné usefs. The sitﬁation changes‘the greatef the
distanée from shore. Presently attractiﬁe‘ocean resoufces, with the éxcéption,
of manganese nodules, become scarcer in deep 6cean areas. Coastal st#te |
authority decreases correspondihgly. Beyond nétionai jurisdicfion,.the United.
Nations has deemed the seabed ''the common heritage‘df mankind." 'fhe oppérfﬁnity
‘exists'tb”devise iegal regimés to govern the use of international areas as well
as to create guidelines and institutions to accommodate coastal and'inte:pafional
'intefests.in the near shore areas.

| On the resource iésues‘of concern to the'friiatefa1>Comhis§ion, a great =
deal éf reseafchvremains to be generatedrto.providé a basis fqr sound pdlicy
formulations regarding managemenf and conservation. . Among the‘questions per-
taining to the production ;nd distribution of seabed_mineralé are the impact of’
mining on other ocean uses,‘its effect on world mineral prices, thg environ-
mental éénsequénces, the prospgcts for_genérating devélopﬁeht revenues,‘thé
~ means of sharing technologies and comparative derits‘of altérn#tive mining"lawé.
With regard to living resources, a global persPective‘on-patterﬁs of protein

productiod and consumption should'bé combined with basic research on achieving



maximum sustainable yieldé with.efficient methods qf harvesting, the.
contribution of aquaculture, and scientific meansvté determine optimum levels
of fishing effort. An analysis of shipping practices might focus on tﬁe
issues of safety and environmental protectiﬁn in ;ncreasingly.congested
navigation corridors, with vessel construction standards, equipmént requiré-
ments, and training of crews among the issues for speéific con#ideration;.
Siﬁilarly, baseline data is needed on“the marine en&ironment,>major sources
of pollution, their short and long-term effect, the’fesults of intérnational
attempts to éontrol pollution and the cost of pollution preventioﬁ measures.
In addition to stimulating basic :esearch, the TriléteféiléommiSSIOn
should explore the poséibilities for creating interﬁational andvregibnal
instiﬁutions which‘would serve the ocean needs pf all states--de?eloped and'
developing, consuming and producing, land-locked or‘eheif-locked»aﬁd coastél.
International institutions are needed to perform a number of essential -
_technical and administrative functions; |
--to administer exploitation of seabed mineral resﬁurces and
distributevrévgnues therefrom; |
~-=to collect and disseminate sciéntific data onnfisheries;
--to review and certify iegitimate_scientifié‘inﬁéstié#tionsbin
the oce;nsj o
--cévimplement technicél rules and regulégioﬁs oﬁ>névigatioﬁa1
practices and safety:standaras, Qith‘ﬁarﬁiéﬁlér :egafd_fq
pollution prevention norms; | | .
--to facilitate techﬁical_assistance and the transfer of neaded

scientific skills and data to developing nations.
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The.goél of ﬁhe Oceans Study would be to foster trilateral coopefation.
within the larger context of cooperation betwéen the developed and developiné v
worid. Emphasis woﬁld be placed on the initiation of reseéréh needed for sound
policy formulations and on systemétic ﬁomparisonrof policy recommendatiohé':
made by various groups. Such an approach would be mostrlikely to probide the
essential foundatiom fo: a meaningful multinational concénsus and lead to the

~development of viable cooperative arrangements.

-17-



POSITIONS ON LAW OF THE SEA
o - OF _ :
TRILATERAL COMMISSION MEMBER COUNTRIES

Belgium - ' S Italy
Canada o o Japan
Denmark - ' Netherlands =
France ‘ - Norway

- Germany . United Kingdom

Ireland : o . United States

Compiled by Ann L. Hollick
April 1974



BELGIUM

International area to begin beyond the 12 mile territorial sea at

INTERMEDIATE :

ZONE 200 meter isobath or 40 nautical miles. 1In a 40 mile area, there
will be 'coastal state priority zone' in which coastal state consent
is required for exploration and exploitation.

SEABED International area should be as large as possible to yield benefits.
REGIME

International Authority may recover minerals directly or by means of JOlnt
joint venture and service contracts. Two categories of states A (coastal)
and B (non-coastal) must be equally represented on all organs. Authority
to facilitate communication between land-locked states and their areas.

"Benefit sharing to take account of LDC's. -

STRAITS AND
NAVIGATION

Artificial Islands. Coastal state may construct islands in territorial
sea after notifying other states. Any disagreement to be referred

to IMCO. - Islands constructed on the continental shelf must have

500 meter safety zone and be under authority of constructing or coastal
state. 1Islands oeyond are to be authorized by the Internat10na1
Authorlty



BELGIUM

FISHERIES

Resource jurisdiction (July 1973 joint sponsorship). Breadth is
not specified., Land-locked and coastal states that do not declare
this zone have right to exploit resources of neighbor's zone on
equal basis. Coastal state and its disadvantaged neighbor may
reserve portion of the catch they are able to harvest. Developed
countries to share revenues from living and non-living resources
of zone. The percentage of revenues from mineral resources to
increase beyound 200 meter isobath or 40 nautical miles.

POLLUTION

Delegation of power to Coastal State only within the framework -
of intermational organizationm. ‘

SCIENTIFIC

RESEARCH

Not all developed states are advanced in marine science research.
£11 should cooperate in developing facilities and equipment.

OTHER

Sponsored resolution (1972) calling for study of alternate
limits. :



CANADA

ILTERMEDIATE

ZONE

seabed resources to outer edge of continental
s ta manage and harvest fisheries within
ial rights to fisheries beyond 200 miie zone

SEABED
REGIME

Support for system involving mix of licensing and activities .
contracted by the iuthority, including possible direct exploration
and exploitation. ' '

STRAITS AND
NAVIGATION

Hstablished 12 mile territorial sea in 1970. Innocent passage in’

passage of vesszl that may pollute its environment. Innocent
passaze in straits--minimem form of regulation consistent with
protection of environment. ‘ '



CANADA

FISHERIES

Species approach combined with resource zone apprcach: exclusive
rights within 200 miles, preferential rights over fisheries -to edge’

~of margin. Coastal state exclusive rights to manage and harvest

anadromous  species throughout their mizratory range. International’
arrangements for wide-ranging species. ' S ‘

POLLUTION

Primary: reliance on international standards for vessel-source .
pollution but coastal state right to establish supplemental standards
for special situations and general right to enforce standards w1th1n
broad zone beyond territorial sea.

SCIENTIFIC-

RESEARCH

Coastal state right to control and disallow scientific research in’
areas under its resource or environmental jurisdiction.
Requirement of coastal state consent. '

OTHER .

Clalms conflnpntdl snelF rizhts to resources of the seabea to the
outer edoe of Lnp COﬂtlnenta: marOLﬁ.-
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DENMARK

{

- FISHERIES

Species approach preferable to wide national fishing zones. Ccnserva-
tion to achieve maximum sustainable yield. Preferential right, based
on capacity to harvest, accorded to developing states or to states
with populations dependent on fisheries. {Geographically isoliated
populations dependent on distant water risheries should be allowed

to maintain them (vesort to negotiations under general LOS rules).
Regional arrangements in semi-encliosed seas. Regional fishery organi-
zations should conserve and allocate anadrecmous and highly migratory
stecks. JInternationul or rejional organizations delegate defined
powers to coastal states. Standards for compulsory dispute settle-
ent. ‘ )

POLLUTION

Need for regional arrangements (Oslo Convention) to supplement global.
Internationally agreed rules should give coastal state right to
prevent or diminish risk of pollution before an accident occurs.

"Problem of land-based pollution requires international standards.

SCIENTIFIC

RESEARCH

Coastal state sovereign rijhts over research in territorial sea

and over fisheries-related research in fisheries zones. Maintain
Continental Shelf Convention's proviso. - jefine activities that
would be subjest to coastul state consent. Notification procedure -
with obiigation to report results to international scientific B

organization concerned and to make data available to coastal state

on regquest. Freedom of research beyond coastal areszs.

OTHER



FRANCE

INTERMEDIATE

Apply same legal principles to states and their overseas terri-

ZONE tories.
SEABED Two categories of rezimes: (1) mininz with mobile equipment for:
REGINME nodules calls for simple registration with an international body with-

out claiming exclusive rights. Mining subject to international regu-
lations re pollution, high seas freedom, etc. Convention to determine
length of time for a registration and possibility of renewalj '
(2)mining for hydrocarbons with fixed equipment calls for exclusive
rights, area would be granted to State. (which has a company applyinz
for title to an area)--for a given period of time. state grants

title to company and applies  its national law to.them. States levy

tax on company and may contribute a share to an-aid program. Inter-
national licensing body gets operating funds by assessing tax on surface
area allocated to each state. Authority to comprise: Assembly

(budget and general policy guidelines), Council (120 members to operate
agency), permanent board (7 member technical organ to examine applica-

STRAITS AND -
NAVIGATION

tions and allocate areas), secretariat, arbitration committee.

No change in the regime of innocent passage in territorial seas.
In the few straits which dare heavily used, pragmatic soluticns are
required to reconcile coastal state and international community
interests. OQOppose distinction between States and their island
territories where State sovereignty is exercised. Existing law:
adequate to handle problem of offshore economic zones. .



FRANCE

' : Right of coastal states in economic zone tased on regional considerations.
FISHERIES . At zlobal level, only general principles are possible. ' States to apply
sound economics plus MSY in cooperation with internatiomal fishery
orzanizations. Reserve porticn of catch depending on harvesting capacity

to 5tates historically fishing ares. Disputes between
B . el
with international fishery commissions to be settled by

darbiltration.

POLLUTION -~ ‘Sovereign immunity'pfinciple.' Coastal state specific rights to suppress
: acts of vessel pollution liable to damage economic interests. Only
international Conventions and regional agreements are enforceable.
Beyond that, coastal state may stop and board vessel to conduct investi-
gation, then transmit findings to flag state. If in one month, flag
state fails to show it will take proceedings, the coastal state may.
Disputes to be referred to arbitration. ' '

o

SCIENTIFIC ’ Training and education-principél means‘er t?ansfer ?f technology.
- RESEARCH Technology transfer of scientific not incustrial tecnnology.
LT Gualified vight of coastal state to refuse consent.

OTHER



nonn

neonomic

INTERMEDIATE
ZONE

ahlished

Tuiternational authovity should aci exploit resources di
act as monopoly. It should grant 1i
f scientific resear

a0 0
T
s I
n
]
[T
0

; n.

SERBED o1 otherwise
protect freedom of

REGIME . . security and

iv 2 omiles must

torial sea
1 - - g < T - - AN
41 approaciizs mest be avoided.

STRAITS AND
NAVIGATION



GERMANY, FEDERAL REPURBLIC

FISHERIES

Fishing zoncs must be avoided. They do not resolve the need for
maximum sus*ainable vield of world fish stocks. Preferential
rishts for -odastal states according to regional! or international
cenventions is prefevved.

POLLUTION

SCIENTIFIC

RESEARCH

OTHER



TREIAND

INTERMEDIATE Coastal state jurisdiction over continental shelf resources to
ZONE extend to 200 miles from baseline or to depth of 300 meters.

Exclusive fishevy jurisdiction to depth of 200 meters.

SEABED International resime should apply to seabed and living resources
REGIME but not to the waters. General Assembly the supreme authority,
' Council to execute. Benefit sharinz according to need. Authority
ree to licemse, exploit dirvectly, or enter joint ventures or
service contracts. '

Territorial sea of 3 miles, but will move to 12. No interference
STRAITS AND with freedom of navigation in exclusive fishery zone or over

. NAVIGATION con b shelf.

continental



IRELAND

FISHERIES

Contwol and exploitation of anadromous species is responsibility of
coastal state. Coastal fisheries to be controlled by the contiguous
or opposite states fishing the stocks. aAlthough allowing an inter-
national authority to determine allowable catch, coastal state
capacity, and allocation of quotas to foreign fishing is attractive
idea, it would be too difficult to implement. Opt instead for

“‘exclusive coastal state jurisdictiom in fishery extendinz to 200 meter

isobath.

POLLUTION

SCIENTIFIC

RESEARCH

OTHER
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ITALY

FISHERIES Internaticnal regional organizations to ccordinate efforts beyond
12 mile territorial sea, to gaiher data, establish maximum permissable
catch, allccate snares to coastal and traditional fishing states.
Migratory species shares allocated according to state's fishing
‘capacity in the area. ' ' ’

POLLUTION

'SCIENTIFIC © Coastal state must reply promptly to request to conduct research.
RESEARCH Qualified right of coastal state to refuse consent. If no reply,
R consent may be assumed. o

OTHER



JAPAN

INTERMEDIATE Coastal Seabed Area (A/AC.138/3C.I1/L.56)
ZONE Beyond the territorial sea a maximum distance of ___ miles.

Equidistance principle between opposite or adjacent coasts,

In its area, coastal state exercises sovereizn rights f£or purpose:
of exploring and exploiting resources. They are not to include
sedentary species. ‘

(A/AC.138/63). Machinery confined to supervisory and rezulator
. y

SEABED

REGIME role, Authority to issue licenses to member state, who issues
sub~-licenses to entities within its jurisdiction. Supervision
by international machinery and contracting parties. Licenses
issued on first-come first-served basis or draw lots. Two year
exploration license, 15 year exploitation license. Encourage
scientific research and technical assistance. No interference
with other uses. Council estatlishes rules re mineral exploitation (24)
Assembly, Tribunal (3 arbiters) and Secretariat. '

: Need to provide ships in international straits with limited but
STRAITS AND unambizuous right of transit. Measures to be applied by the

NAVIGATION coastal state should be based on generally recognized inter-
national standards re pollution and prevention of accidents. A
special regime for archipelagos should not hamper international
navigation, ' :



JAPAN

FISHERIES

First or second largest fishinz nation; opposed to 200 mile exclusive
fishiny zones. (A/AC.138/SC.I1I/L.12) Preferential rijhts to develop-
in; coastal state until it is able to harvest 507 of allowable catch.
Developad coastal state may reserve portion of catch needed to main-
tain '"locally conducted, small scale coastal fisheries.'" Inter-
nationzl or rezional regulatory commissions to provide for hizhly
migratory and anadromous species, not preferential rights.

POLLUTION

Coastal state enforcement of international standards against
discharzes or dumpins in zone of unspecified breadth from shore.

'No undue interference with other maritime activities.

SCIENTIFIC

RESEARCH

Scientific research with the intention of open publiication and as
a hish seas freedom, should not be restricted by any future rezime
or mechanism. In areas of coastal state Jurlsdlctlon,'1nformat10n
on research could be supplied in advance with participation in the
research and access to the results, .

OTHER

" Oppose atmospheric nuclear tests of French in Pacific.
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FISHERIES

Distance o

f zone unspecified and to exclude hizhly migratory
speclies. Sharing between advantaged and disadvantaged.

POLLUTION

International standards enforced by flag (administering) state,
except if presecutional priority goes to coastal state (i.e.,
violation within 100 miles-  or other specified distance.) Need to
consider all sources of pollution. Experts affiliated with inter- .
national organizations should elaborate preventive measures and

an international organization should implement international
conventicns. ' '

SCIENTIFIC

RESEARCH

OTHER

Coimpulsory setitlement procedures should be pravidad for different
types of disputes, i.e., for delimitation of areas or procedure
combining negotiation, conciiiation and arbitration. ' Role of

- A

the internaticnal ludiciary orzan should he confined to-interpreta-
tion of legal rules. :



NORWAY

Sovereign coastal state rights to all resources of ecoromic

INTERMEDIATE
'ZONE zone to a maximum distance of 200 miles. TFreedom of naviza-
tion- and overflizht Rights to seabed resources may extend
s to edge of continental margzin (H00 meter iscbath).
‘inciple to apply between adjacent coasts and
ween opposite coasts. '
SEABED Tsiablishment of precise rules should be left to the future inter-
REGIME national organization subject to certain treaty principles, ie.,

non-interference with other legitimate uses of the high seas, etc.
The organization should have broad regulatory powers and be free

to engage directly in exploitation if it wishes. Provisions
governing licensing and distribution of the organizaticn's income
should be left to decision by the organization taken by its General
Ascembly on proposals by the 2uecutive orzan, in which industrialized
nations should have a major say.

STRAITS AND
NAVIGATION

Straits used for .international navigation should be defined as a
separate question from that of territorial seas. The concept of
innocent passaze in the territorial sea should be defined .as
precisely as pcssible.



NORWAY

FISHERIES

Econcmic zone of 200 miles with sovereign coastal state rizhts.
Views species apprvach as difficult to administer. Fifth largest
fishing nation. : :

POLLUTION

Obligation of state to control, prevent, etc. pollution by vessels

or activities under its jurisdiction. Flag state enforcement of
existing international and regional regulations. State liability

for compensation if pollution damage to area of another state.
Regulaticns regzarding ship operating procedures and construction
standards should be decided at international level with coastal

state right to inspect for compliance in its territorial sea. :
A/AC.138/3C.I11I/L.9, the Oslo Convention for the Prevention of Marine
Pollution by Dumping From Ships and aircraft, October 1971, a regional
apprcach. : : : L :

SCIENTIFIC

RESEARCH

OTHER



UNITED KINGDOM

Extensions of coastal state jurisdiction must be reconciled with

INTERMEDIATE
ZONE common heritage.

- SEABED International. authority to issue licenses to states to exploit -
REGIME seabed. Royalties from issuing licenses pavable to the authority

to be used as decided by all states. Revenues to developing and
maritime states. States designate companies oOr organizations to
exploit...to hasten development of seabed resources.

STRAITS AND
NAVIGATION

Will accept 12 mile limit in new Convention ‘'provided that there are
provisions which ensure that there is no danger to existing rights
of navigation and overflight by traditional routes, including
straits." ' ' ‘



[

UNITED KINGDOM

FISHERIES

Coastal states should be enabled to increase their share cf cétch

offshore and have certain advantages and preferences. But they
must not unilaterally extend jurisdiction. . Control over fisheries

should be wvested in regional organizatioms.

POLLUTION

Measures must be internationally agreed to avoid arbitrary
regulations leading to a coastal state patchwork.

SCIENTIFIC
RESEARCH -

. of Seabed Authority.

“Accept coastal state conditions in the territorial sea and in
accord with Continental Shelf Conventiocn. Otherwise scientific :
research should remain free of restrictions--including non-regulation

Need for transfer of scientific and techno-
logic skills to developing states.

~ OTHER

Archipelagic waters within straight base lines of up to 48 miles
and if land-sea ratio is no less than 1 to 5.

International straits
to remain unaffected.

Compulsory settlement of disputes.



UNITED STATES

INTERMEDIATE

‘ZONE

A/AC.138/SC.T11/L.35. Coastal state exclusive right to seabed resources

in area, not fisheries. CS8EA is area seaward of and landward

of . Coastal state exclusive rizht to authorize construction of
fized installations and driiling for any purposes. Coastal state
ensures 'mo unjustifiable interference' with other activities in

the marine environment and compliance with international pollution
standards set by IMCO or the Authority. Cooperate with Authority

in exercise of its inspection functions relating to offshore exploita-
tion. Observe all contractual arrangements entered into with agencies,
instrumentalities or persons of other states. 1If property taken for
public purpose, just compensation must be paid. Revenues shared in
respect of mineral exploitation. International standards to be
promulgated by IMCO in consultation with the Authority regarding
breadth of safety zones and navigation outside. the safety zones.
Rights of freedom of navigation and overflight and other activities
unrelated to seabed resource exploration shall not be affected by

this zone. - Compulsory settlement of disputes.

SEABED
REGIME

Trusteeship zone and international regime beyond 200 meter isobath
to edge of margin. Strictly international authority beyond.

STRAITS AND
NAVIGATION

A/AC.138/SC.II/L.4.Territorial sea (or an exclusive fishing zone)

no more than 12 miles. Method of delimitation same as 1958 Con-
vention. 1In straits used for international navigation all ships

and aircraft enjoy freedom of navigation as on high seas. Coastal
states may designate corridors suitable for traﬂSlt but must include
those customarily employed. : '

N -"-F“.



Y | UNITED STATES

v A/AC.138/SC.TII/L.9. Authority to regulate determined by biological
fISHERIES characteristics to assure conservation, maximum utilization and equitable
—_— allocation. Coastal state regulates and has preferential rights to coastal
and anadromous species, international organizations to regulate migratory '
species. Coastal state must provide access for resources it cannot
harvest with priority to (1) historic fishing rights (2) then other
states in the region, (3) then all other states. <Coastal state may
reduce allocations as capability increases. Maintenance of maximum
sustainable yield based on scientific information and catch and effort
statistics. Provisions for technical assistance, coastal state and
flag state enforcement, dispute settlement by five member commission,
and reasonable regard for other uses.

A/AC.138/SC.I11/L.40. Competence to establish standards vested in Sea-

POLLUTION bed Authority for seabeds and IMCO for vessel pollution. . States will

‘ enforce international standards in respect to exploitation in coastal

seabed economic area, over vessels entering their ports and offshore
facilities, over flag vessels, and vessels in tetrritorial sea. States
may adopt higher standards for exploitation in coastal seabed economic
area. Port state enforcement proceedinzs must commence within 3 years of
violation. Cooperative enforcement: port entry may be denied to vessel
suspected of violation. Flag state and a port state must receive evidence
from notifying state, IMCO participation on request. Emergency coastal
state measures beyond territorial sea to prevent immanent harmful damage.
Compulsory settlement of disputes. :

, A/AC.138/sC.1I/L.44. Promote and facilitate, with strict safeguards
SCIENTIFIC " for protection of environment. Promote international scientific
RESEARCH - ' cooperation, publication of results, technical assistance in assessing

' findings, participation of nationals. Coastal states facilitate research
“in territorial sea and access to ports by research vessels. Notifica-
tion, certification, opportunity for coastal state participation, sharing
of data and samples. Compulsory settlement of diSputes.

A/AC.138/97. Compulsory settlement of disputes. In disputes between
contracting parties relating to interpretation and application of the
Convention, any party may invite another to settle by direct negotiation,
zood offices, mediation, conciliation, arbitration or through inter-
national or regional organization. Disputes subject to compulsory settle-
ment may be referred to Law of the Sea Tribumal at any time. Tribunal

to have members elected in accordance with procedure provided for in

ICJ. TFour technical assessors to sit with Tribunal if dispute involves
technical question such as safety of navigation, ship construction, pollu-
‘tion, scientific research, fishing, or seabed exploration or exploitation.

OTHER
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CONSTITUTION
OF

THE TRILATERAL COMMISSION

I.

NAME, NATURE, PURPOSES AND STRUCTURE

l.bl. The name of the organization is "The
Trilateral Commission." |

1.02. The Commission is an unincorpoféted group
of private citizens of Japan, North America (Canada and the
United States), and Western Europe khereinafter'calledv"thé
Regions") sharing common concerns abéut the.future of the
Regions and the world.

1.03. The purposes of the Commission are

| (a) to involve.leaderé in the pri&ate

sectors of each Region in cooperative study

of important issues affecting the Regions;

(b) to formulate and propose policies
which the Regions and nations within the Regions
could follow in their relations with one
another, in their foreign relaéiéns in general,
ard in the solution of common domestic problems,

including particularly relations and problems



~ structure

|

l

|

involving (1) econoqic matters, (2) politﬂcal

and defense matters, (3) developing countfies

and (4) Communist countries; g

(c) to bring the results of its reséarch
efforté and its proposed policies to-ﬁhe aéten—
tion of concerned officials in government as
well as thé private sectors in the Regions.

1.04. ?hé Commiséion will have the following

and elements:

-- a membership of approximately 180 eminent
pfivate citizens ("Commissioners"), with
membérs in approximafély equal number froh
each of the three Regions o

- a‘34—member Executive Committee, with
nmembers from each‘of the three Regions

-~ three Chairmen, oné from each Region
("Regional Chairmen")

-=- _a Director

-~ Task Forces with representation from each

Region



II.

THE COMMISSIONERS &

2.01l. There will be approximately 180‘Commi$sioners,
representing the Regions in approximatelylequal'numbérs.

2.02. _The initial Commissioners from each Region
will be chosen by the respective Regional Chairman. Vacancies
wil% be filled by the members of the Executive Committee from
the Region in which tﬂe vacancy has occurred upon nomination
by the respective Regional Chairman. |

2.03. Commissioners from each Region will meet
ubon call of the Chairman of the Region. Comﬁissioners
will from time to time be invited to attend meetings of
the members pf the Executive Committee.from their Region.

2.04. Cbmmissioners willvreview Task Force
recommendations and consult from time to time with the
Chairman of their Region, the Director, and mgmbers of
Task Fofces.

2.05. Meetings of the Commissioners from the

three Regions may be called by the Executive Committee.



IIX.

THE EXECUTIVE COMMITTEE

3.01. There will be an Executive Committee
consisting of nine Commissioners from Japan, eleven
Commissioners ftom North America (of whom twerwill be
from Canaaa and nine from the United States), and fourteen
from Western Europe.

3.02. The initial members of the Executive
Committee from each Region will be chosen by-the respective
Regional Chairman. Upon expiration of the term, or upon
the death, resignation, or disability, of a member of the
Executive Committee, his replacement will be elected by the
remaining members of the Executive Committee from his Region
upon nomination by the Regional Chairman.

3.03. Members of the Executive Committee from a
Region will meet from time to time upon call of the
"Regional Chairman. Members of the Executive Committee will
consult with Commissioners from their Region before each
meeting of the full Executive Committee. '

3.04. The Executive Committee will_be the
principal policy organ of the Commission. After consultation
with the Chairmen and the Director, it will choose subjects
| for study by Task Forces. The Executive:Committee will

review and take action upon the recommendations of Task Forces.



- 3.05. The Executive Committee will meet at ‘
least once a year upon call of any two of the three

Chairmen.

Iv.

THE CHAIRMEN

4.01. There will be one Chairman from each Region.
4.02, The initial Regional Chairmen will be -
for Japan - Takeshi Watenabe, recently President
| of the Asian Development Bank,
fo; North America - Gerard C. Smith, recently
Director, Arms Control.and Disarm-
ament Agency, United States Govern-
ment and Chairman of the U.S. SALT
Delegation,’
for Western Europe -~ [To be designated].
In the eveht of death, disability, or resignation of:a
Chairman, his successor will be appointed by the members
of the Executive Committee from his Régiaﬁ.
4.03.' The Chairmen will meet from time to time
as they may find it necessary for the performance of their

functions.



-6 -

. |
|
4.04. The Chairmen will be the chief exequtive

o
officers in charge of the Commission's activities. Each
of them will devote a significant part of his time to the

i

affairs of the Commission. _ oo

V.

THE DIRECTOR

5.01. The Director will be the chief operating
officer of the Commission, responsible to the three
Chairmen. He will devote substantially 100% of his time
to the affairs of the Commission.

5.02. The initial Director will be Dr. Zbigniew
Brzezinski, Director of the Research Institute of Communist
Affairs, Columbia University.

5.03. The Director will serVe at the pleasure
of the Executive Committee. His successor will be elected
by the Executive Committee. It is contemplated that the

Directorship will be rotated among the three Regions.



VI.

TASK FORCES

6.01. After consultation with the Chairmen and
the Director, the Executive Committee will choose subjects
for study and the formulation of policybrecommendations by
Task Forces. After a subject is thus chosen, a Task Force
will be selected by the Director,'after consulting with the
Chairmen, to conduct such study aﬁd formulate such
recomﬁendations.

6.02. Each Task Force will consist of repre-
sentatives from each Region, if possible including Commissioners
from each Region, and preferably, including a member of the
Executive Committee from eash Region. The members will include
leading experts in the subject chosen for study and will be
drawn from a variety of fields including business, communica-
tions ' media, education, and-persons with experience in public
_service, |

6.03. Each Task.Force will have a principél
rapporteur with primary responsibility for drafting the
Task Force report and associate rapporteurs from each Region
other than that of the rapporteur. | -

6.04. Drafts of reports of Task Forces will, if
possible, be reviewed at meetings of Commissioners in each
Region. Final reports of Task Forces will be delivered to

the Chairmen for submission to the Executive Committee.



6.05. Staff assistance to Task Forces will be ‘

provided by the Director.

. VII.

MISCELLANEOUS PROCEDURES

7.01. Any action required‘or permitted to be
taken or auéhorized at a meeting by the Commissioners,
the Executive Committee, the members of the Executive
Committee from a Region,_or the Chairmen (hereinafter called
"bodies of the Commission") may be taken or authorized
without holding a meeting if the proposed action has been
submitted in writing to the respective body and a majority
of its member§ signify their approval thereof in writing
filed with the Director.

7.02. Any action permitted to be taken or
authorized without a meeting by any body of the Commission
may be taken without any writing if a majority of the
members of the body orally signify their approval thereof
to a Chairman or the Director.

7.03. The Commission will publish an annual report
on the state of Eelations among the nations of the three
Regions and the results of activities of Task Forces and
other bodies of the Commission.

7.04. The Executive Committee-may amend this
Constitution and may promulgate rules to implement or

interpret any of its provisions.







THE TRILATERAL COMMISSION

Attendance At North American Commission Meetings

May.29-30, 1974

Members and Staff of the Trilateral Commission

= Graham Allison, Professor of Politics, Harvard University
" w=—Doris Anderson, Editor, Chatelaine Magazine
“John B. Anderson, House of Representatives
— Lucy Wilson Benson, President, League of Women Voters of the United States
~— Robert W. Bonner, Q.C., Chairman, HMacMillan Bloedel, Ltd.
- Robert R. Bowie, Clarence Dillon Professor of Internatlonal Affairs,
Harvard University
— Harold Brown, President, Callfornla Institute of Technology
— *Zbigniew Brzezinski, Director, The Trilateral Commlss1on
- == James E. Carter, Jr., Governor of Georgia )
William T. Coleman, Jr., Senior Partner, Dilworth, Paxson, Kalish,
Levy & Coleman (: oy co
__\Richard N. Cooper, Provost and Frank Altschul Professor of Internatlonal
Economics, Yale University S
» Archibald K. Davis, Chairman, Wachovia Bank & ‘Trust Company
= Peter C. Dobell, Dlrector, Parliamentary Center for Forelgn Affalrs and
Foreign Trade, Ottawa
7 Hedley Donovan, Editor-in- Chlef Time, Inc.
-*George ‘S. Franklin, North American Secretary, The Trllateral Comm1551on
~— Patrick E. Haggerty, Chairman, Texas Instruments
-—= *Charles Heck, Assistant to the Director (as of July 1974)
-« Alan Hockin, Executive Director, Toronto-Dominion Bank :
.Thomas L. Hughes, President, Carnegie Endowment for Internatlonal Peace
- J. K. Jamieson, Chairman, Exxon Corporation
" == Bruce K. MacLaury, President, Federal Reserve Bank of Mlnneapolls
"Walter F. Mondale, United States Senate
= ILee L. Morgan, President, Caterpillar Tractor Company
—Henry D. Owen, Director, Foreign Policy Studies Program, The Brookings
" Institution ‘ '
‘David Packard, Chairman, hewlett—PacAard Compary ‘
Edwin O. Reischauer, University Professor, Harvard Unlver51ty, former
U.S. Ambassador to Japan '
= David Rockefeller, Chairman, ‘Chase Manhatten Bank
Robert V. Roosa, Partner, Brown Brothers, Harriman & Company
William V. Roth, Jr., United States Senate
> William W. Scranton, Former Governor of Pennsylvania
— Gerard C. Smith, Counsel, Wilmer, Cutler & Pickering
. =~ *Michael J. Sodaro, Assistant to the Dlrector
‘= Anthony Solomon, Consultant c o
Robert Taft, Jr., United States Senate - = R //////
Arthur R. Taylor, President, Columbia Broadcastlng System, Inc. //f
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Cyrus R. Vance, Partner, Simpson, Thacher & Bartlett _
= Marina von N. Whitman, Distinguished Public Service Professor of
Economics, University of Pittsburgh
— Carroll L. Wilson, Professor of Management, Alfred P. Sloan School of
Management, Massachusetts Institute of Technology .
-~ *Bernard Wood,  Executive Secretary, Canadian Group, The Trilateral
Commission

*Staff

Trilateral Task Force Rapporteurs

~— John C. Campbell, North American Rapporteur of the Trilateral Task Force
on the Political and International Implications of the Energy Crisis
— Pichard N.-Gardner, Norxth American Rapporteur of the Trilateral Task Force
on Relations With Developing Countries ' : ’ ‘
= Ann Hollick, Trilateral Commission Consultant on the Feasibility'of an
Ocean Study :
-Samuel P. Huntington, North American Rapporteur of the Trllateral Task Force

on Values ' . \

Guests

Landrum R. Bolling, Executive Vice President, The Lilly Endowment, Inc.
1C11fton B. Forster, Deputy Assistant Director, East Asia and the Pac1f1c,
United States Information Agency
Henry A. Grunwald, Managing Editor, Time Magazine
'—-Joseph C. Harsch, Chief Editorial erter, The Christian Sc1ence Monitor

Marshall Hornblower, Partner, Wllmer, Cutler & Plckerlng .
James Hyde, Rockefeller Brothers Fund ' ' ' .

— Walter J. Levy, President, W.J. Levy Consultants Corporatlon, Inc. R

"> John B. Oakes, Editor of the Editorial Page, The New York Times ' '
George R. Packard, Executive Editor, Philadelphia Evening and Sunday’ Bulletln

" «> Phillips Ruopp, Director, International Affalrs, Charles F. Ketterlng Foundation

Eileen Shields, Time Magazine _ - -
» Paul Volcker; Under Secretary of the Treasury for Monetary Afifairs

v




LOC's 2 a.

LDC Priorities Task Force

1. Discussion of the present energy'crisis as it relates to the LDC's;
2. Brief response to the general question, why aid?
3. - Discussion of the proper methods of channeling aid, together

with a consideration of the.distribution of income within.LDC's;‘“; ' i

4. Discussion of the notion of 'spheres of influence' and the question )
" of multllateral ald programs, . o

5..: Examination of the need for structural changes in the ADC s to
e accommodate the spe01al requlrements of the LDC's; ‘ :

. 6. Consideration of the questlon of new sources of funds to aid the ILDC's. "
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April 29, 1974

MEMORANDUM
TO: North American Commissioners
FROM: zbigniew Brzezinski 1L§&

The Executive Committee of the Trilateral Commission, at its
June 23-25 meeting in Brussels, will consider as one of the
items on its agenda a report pertaining to the LDC’s. Our
three rapporteurs - Dr. Richard Gardner [Professor of Law,
Columbia University, and former Deputy Assistant Secretary of
State for International Orxganizations], Mr. B. J. Udink [former
Dutch Minister Without Portfolio Responsible for Aid to the '
Developing Countries], and Dr. Akira Onishi [Project Director
of the International Development Center of Japan] - were charged
with the task of defining for the Trilateral Commission some
longer range priorities concerning the LDC's as well as with
the task for developing some interim recommendations concernlng

the more immediate crisis confronting the LDC's.

The enclosed preliminary draft is the product of close -consulta-
tions among the rapporteurs and between the rapporteurs and ex-
perts and spokesmen from the LDC's, with Dr. Gardner being

The final version will

be prepared during the month of May, and we would naturally
welcome any reactions or suggestions that you may have. To

deadlines, we will need your response by May 17. -

EUROPEAN OFFICE
EUROPEAN COMMUNITY INSTITUTE FOR UNIVERSITY STUDIES
RUE DI TREVES 47
1040 BRUSSILS, BELSIUM



(First DLraft, April 24, 1974)

A TURNING POINT IN NORTH—SOUTH ECONCMIC REIATIONS

First Report of the Trilateral Commission Task
Force on Relations with Developing Countries

There are critical turning points in history when the lives
and fortunes of large numbers of human>beings hang upon the outcome
of decisions taken by a2 small handful of national ieﬁders. We have
reached éuch a tﬁrning point in relations between the advanced inf
duétrialized areas of Europe, North America and Jépan, dn the one
hand;b and the develbping countries of the Middle East, Africa, Asia
~ and Iatin America onwthevother. | |

’The oil embérgo -- thé fourfold increase in oil prices -~ the:
higher costs énd severe shorﬁages of food and.fertilizer - the»
unprécedentgd concurrence of acute inflation and serious recession
ihroughout the industrialized world -- these events have gravely_
strained the tenuous: fabric of international economic relations.

In particular, they have detonated an explosion in North-South
economic relations that waé building up for years. While demonstrating
more clearly than ever before the interdependence of developed and

developing nations, they have also provided a new stimulus to the

i

advocates of economic nationalism and of confrontation by econamic

";‘l;ﬁ'i,;” P

blocs. In short, fhey have raised the most troubling questions about
the world's ability to manage its interdependence through peaéeful

cooperation in accordance with the basic demands of all for welfare

- and Justice.



We believe the time has come for new policies and new actions
by the governments of the Trilateral region in theii relations with
developing countries. 1In our approach to this subject we reject any

idea of a "rich man's club” forming defensive alliances against the
poor, On the contrary, we segk to make the policies of our govern-
ments more responsive to the heeds of the developing countries iﬂ;the
hope that the interests of all will be promoted.

The crisis in Nortn-South relations has twd vital aspects that
require immgdiate responses.from governments of the Trilateral region: '
| The 23553 aébect is the desperate plight of nearly one billion .
people in some-thirpy resoufce-poor develdping countries whose gévefﬁ-
ments cannot pay thé ingreased bills for oil, food,‘ferfilizer, and
other products. According to the World Bank,‘at least $3 billion in
extra concessional aid must be found for these countries in 197L4-75
to avbid econq?ic disaster. This first report of the Trilateral
Commission Task Forée on Relations with Developing Countries offers
a plan to make this sum available through an extraordinary act of
cooperation between the countries of the Trilateral region and the
oil-producing countries.
| The second aspect is the urgent'necessity of-a general restruc-
turing of North-South economic relations for the purpose of creating
a more just and workable world economic order.i We propose to deal wifh
the extremely broad and complex gquestions involved in this restructuring
in a later repbrtvto be issued early in 1975. But we take tﬁé occasion

-of this first report to offer some general conclusions about economic



relations between North and South so that our proposals for
emergency action may be looked at in an'overall conceptual

framework. -

Our work thus far, aided by consultations with experts
from‘both déveloped and developing countries, has led us to eight
broad conclusions about the new approaches that need to be developed
for North-South eéonomic relations;

1. Both éeveloped and developing~§ountries need to give greater
weight in policy-mzking to their growing interdependence. For the
Trilateral regi@n,‘this means‘that'liberal 2id a2nd trade measures
oh behalf of devélOping coﬁntries should be undertaken not only be- ; ﬂ#@@fﬁ
cause "it is right" but because the Trilateral world increasinply
needs the. aeveloplng countries as sources of raw materlals, as export S
:markets, and most m;f)ortant of a.J.l, as cénstructlve pertners in tpe "g /W /%’
operation of a wofkable world political and economic order. 1In tﬁe V=
months and years ahead, the Trllateral countries w1li be engaged in 'ew' éf fkp/-
negotiations with developing countries on a broad range of i;sues

including finance and trade, energy and resources, and the law of

~the sea. Slowly but.surely, é_new systém of relationships is being
negotiated in.place of the o0ld one fhat emerged from the postwar era. ﬁéw%

Thls new system w1ll not emerge unless it acequately reflec*s the views , fﬁ
‘ and 1nterests of the developing countries; it w1ll‘not survive unless @45 §°¢J#

these countries feel ‘they have a staﬁeAln 1t;. . 0 7 -
Do ' : é‘@ ﬁ?wﬁ"f



2. [The new system of relationships must respect the right
ﬁo independence‘and equality under.international law of all members
df the world commmity, rich and poor, large and small. We cate-
gorically reject not only old-fashioned colonialism but also latter-day
concepts‘of'neo-colonialism, paternalism and tutelage. Developing-
countries should be free to determihé their own political, eéonomici
and social systems, free of external pressure.  In particular, they
should be free to determine whether and under what conditions they
wish to accept foreign investment., At the same time, any system of
full equality must acknowledge that every member of the’éémmunit& has

\ \ v

obligations as well ;s rights., Among these is the obligeation of fair
treatment for foreigners and their property -- a concept that applies
both to‘developing countries' citizens and investments in develqped
countries and vice-versa;

3. There is no room in such a new system of relationships
for the concept of :spheres of influence" or even "spheres of
responsibility." We réject the idea that special aid and trade
policies should be developed tying Africa to Europe, Latin Ame;ica
to the Unifed States or Southeast Asia to Japan. This does not
exclude the free collaboration between develéped and developing
countries of the same regionron projects based on mutual economic
interest. Wﬁat it does rule out are the exchange of tériff prefer-
ences between limited groups of developed and developing countries
or the granting of military and economic aid in return for préferred
w‘aécess to raw materials.’ We must avoid the temptation that faces

the Trilateral countries in a period of resource scarcity to concen-
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trate fheir ald and trade favors on a reigtively few resource-rich
déveloping countries while ignor;ﬁgifhe‘needs of tne rest. A system
that gméhasizes multilateral aid flows and multilateral trade conces-
'sions is most likely to prevgnt this development and ﬁerve the long-
term interests of all.

h.J The policies df both governmenté anduinternational organiza-
tions should reflect greater recognition of tre differing needs and
_capabilities of different'developing countries. From an economic
point of view, fhe sorcalled‘"Thiré World" hnas become at least three
worlds -~ the oil pfoducing countries earning huge amounts of foreign-
exchange, the relétivgly well-off developing countries with other
valuable resources or a growing industrial base, and the ”have—nét"
'developing countriés such as those in the Indian subcontinent and tn
Sahelien zoné of Africa. Emphaéis on fhese differences is not motivated

by a desire to break up the unity of the developing worid.-- ithe deveiop-

ing countries will continue to'unite when they have cammon interests --
it isvmotivated rather by a desire to édapt policies to new rezlities
so that the legitimate intereétsrof all will be-served. For examplie,
concessional aid should henceforth be concentrated on the‘have—not
~developing countries fhat neediit most, with other developing countries
4making contributions of capital and technical assisvance in accordance
with their emerging capabilities.

5. The interests of both developed ahd developing countries will

be better served in this historical period by cooperztion than by con-

frontation. We reéognize that this statement has a hollow ring in the




light of the failure of developed countries to live up to the aid

and trade ta:gets of the two ﬁ.N. Development Decades. It is true

that  confrontation sometimes brings short-term venefits. But in the
longer run -~ particularly in the difficult economic apd.political
.conditions of thg mid-1970s -- it is bound to stimulate defensi&e

and hgrmful responses from the.goverﬁments and peoples of the dévelopea
world. The developed counprieé who have the military, political and |
economic power éan only be persuaded by appeals to mutual interest;
emphasis oh adversary interestg ana thevabuse of automatic majorities
‘in internationél agencies 1s likely to delay the desired adjustments.
At the same time, the‘deveioped countries should fealize that confront-
ation has resulted from paét‘failures of cooperation for which they
bear a heavy respoﬁsibility énd that they muist nourish cooperation in
’the.future by more responsive policies.

6.. Much more must be done to assure that development efforis
help the bottoﬁ half of the popglations in the‘developing countries,
Donor and recipient countries; working togethér in theirrmutual interest,
should promote development programs that stress not only increases in
GNP but also era&ication of éxtreme povefty, a, better distribution of
wealth, the improvement of rural welfare, the reduction of unemployment,
and broad access to education, health and social services. Tﬁo key
elements in such a "people—oifented”.developﬁent strategy, in our
judgmént, should be measures/;;crease food production. and to feduce
excessive population growth by giving every couple access to the best

available informatioh and means of family plaenning.
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7. DMNew rules and arrangements governing access to supplies
should be part of a new system of relations between developed and
developing_countries. Such new rules and arrangements would be in’
“the general interest, for at least four reasons: First, developing
countries as a group are as dependent on developed countries for
supplies of food and manufactured goods as developed countries are-
dependent on them for supplies of energy and raw materials. The logic
of interdependence suggests the need'for some agreed limits on the |

ablllty of producers to cut off the essential supplles of others
for polltlcal or economic reasons. = Second, countries faced with tne'
prospect of sup?ly cug—offs_are likely to seek morevsecure alternatives
through poiicies of national or regional self-sufficiency -- thus exportv
controls breed import controls. Third, the availability of substitutes.
and syntheticsvsets serious limits on the practicability of nroducer
cartels for commodities other than oilj even in the case cf petroleum,
present prices are liiely to reddce the revenues of the oil producers
over the long—tefm by accelerating the shift to alternative sources or
energy. Fourth, the "have-not" developing countries have the greatest

~stake in reasonable access to food, energy and other supplies. Any

international system that.leaves them at the mercy of suppl&ing countries

fails to meet minimum reqnirements of economic Justice. Having'said‘all '7?
this, we reccgnize that access to supplies is not likely to be negotiated-

except in the context of a more satisfactory international system. The

challenge to developed and developing countries is to fashion a "world

order bargain'" in which access to supplies is traded for other kinds of
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access -- access to markeié‘at stable and femunerative prices, access
to technology and capital, and access to a reasonable share of decision-
making in internétionél economicrforums. |

8. Last but not least, a new system of North-South relations
should. include é‘festrﬁcturing of international economic’ institutions
to reflect new political and economic realities as well aé ﬁhe need_to
| cormand the confidence of both developed and developing coﬁntries. The
developing countries, and particularly the oil producing countries,
Shouid have more voting rights and a greater role in the mahagemént
of the Internatioﬁal Ménetary‘Fund ahd World Bank group.i'Aththevséme
‘time, some procedural:reforms are needed in those forums éuch as,the_
General Assembly, UNCTAb end GATT where the one-nation oﬁe-vote principle.;
fails to reflect fairly the balance of economic interest and poﬁert
Differéntial voting rights may be difficult to negotiate, but resort
can also be had_to special majority requirements, committees with
selective representat&on; and conciliation procedures using impartial
and expert third parties. Obviously institutional éhanges cannot be
a substitute.for political will, Eut such refofms could help promote
a sénée of confidence in the objectivity and effectiveness of inter-

national institutions that is presently lacking.

We realize 6nly too well that the broad concepts outlined above
leave many hard questions unanswered. These hard questions -- or at
least some of them -~ will be examined in our second report. Among

them are the following:
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. =— How can we build political suppoft in.the'Trilateral
countfies for liberal aid and trade policies at a time of acute
inflation,“stagnant growth, rising unemployment end politiceal
instability? |

-- What specific changés in the po;icies of governments
and interﬁational egencies would be necessary to implement a "people-
oriented" aid strategy? |

-~ Should the Trilateral countries support the establishment
of new sources of dévelopment ;ssistance-indepéhdent of annual
govefnment decision—ﬁgking such as the "linK'with SDR creation or

; .
revenues from seabed éxploitation?

-~ How can the Trilateral countries open their market;
to the agribultural and manufactured exports_of the developing
- countries ﬁhile assuring orderly internal adjustment?

- ﬁéw ca%‘the potential of foreign investment in general
and the multinational corporation in particular be utilized consist-
ently with the needs and aspirations of developing cbuntries?

-- What specific rules on supply access‘wouid be desirable
and feasible as part of the "worid order bargain"?

- Whatvkind of commodity'agreement; - and‘on what specific
commoditieé -~ would serve thergeneral interest?

| -~ In particular, what kind of cooperative arrangements
and joint ventures would harmonize the oii producing countries'
intérests'in industrialization and diversification with the oil
consuming couhtries' needs for secure and reasonably priced energy

supplies?.
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We return now-fo the first aspect of the problem that was.
mentioned af the outset -~ the urgent need to find some $3 billibn in
extra concéssional aid for the poorest developing countries of the “"Fourth:
World" in 1974-75. This problem cannot wait until the world finds
negotiated solutions to all the unresolved queétions of North-South
econonic réations mentioned above., As Robert 5, MclNamara, President
of the World Bank, put it recently in his report to the Bank's Execu-
tive Board: "Unless»substantial additional resources for both long-
term investments and immediate balance of payments neéds are provided
guickly, the hopes ofthundreds of millions of people for e?en modest
‘advances‘in their ecoﬁomic.well-being during the remainder of this
décade will be shattered," . | : 7 | _ , i ﬁr'?‘l

Only lasf year, the World Bank estimated that the develoPing' |
world as a whole would be able to sustain the 6% rate of growth which
was the minimumfobjectiye of the Second United Nations Development_
Decade. This relatively hopeful prospecf has been shattered by.the
following main aevelopments:

-- the quadrupling of oil prices has added about $10 billion
a year to the import bills bf the nonéoil producing developing countries;

— the tripling of food and fertilizer costs has added another
$5 billion a year to the import bills of these countries;

-~ there has been a drastic increase.in-the prices of other
raw materials ahd_manufactured goods imported by developiﬁg couﬁtries;

-~ the general economic slowdown in the industriaiized world
is reducing the foreign exchange earnings flowing fo developing countries

from merchandise exports, tourism and workers' remittances.
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The full meaning of these evéntg forrthefdeveloping countries»w
ray be understood whenm it is realized that the extra $15 billion that
, tﬂese céuntries nust now pay'for‘oii, feod and fertilizer is_almost"
double the §8 billion in tbtalvdgvelopment assistance coming to them
each yeaf from all the industrialized countries of the Trilateral
region.

In terms of.their capacity to absorb these drastic economic
blows, the nron-oil producing developing countfies caﬁ be divided into
two éategories: | |

First, there are countries like Mexico, Brazil, Turkey,
and Malaysia, which enjoy substantial foreign exchange résérves;
high prices for theiféexports.or ready‘access to capital markets,
However, even_sdme of these countries will re@uire additional short or
medium~term borrowing facilities from international institutions %o
enable them to maintain their development programs during the l97h~757
period. |

Second, thére are the low and middle-income dgveioping
countries.that lack large foreign exchange reserves, bduaoyant export
prospects, or fhe ability to service credit on cormmercial or near-
commercial terms, This group includes scme 30 countries with»nearly
1 billioﬁ people, among them India, Pakistan, Bengladesh, the
. Philippines, soﬁe tropical African countries, and a few countries
in Latiﬁ America, The World Bank estimates fhe needs of tﬂese
countries for additional concessional aid at $0.8 billion in 1974
_end $2.1 billion in 1975 - a totel of about $3 biliion,

. There are two main éources of potential ald for these two

categdries of developing countries -- the oil precducers and the
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Trilateral world. The oil revenues of the members of the Organiza-
tion of Petroleum Exporting Countries (OPEC) are expected to increase

from about $15 billion in 1972 to about $85 billion in 1974, Those

PPNy TV =,

OPEC members with large pOpulations‘and large development needs
(Iran, Aléeria, Nigeria, Venezuela, and Indonesia) wiil be avle to
Spend all or most of their additional oil revenues on imports.v'
Other OPEC'members-with relatively sparse populations~(Saudi Arabia;
Kuwait, Iraq, Libya, Abﬁ Dhabi and Qatar) will havé vast sums
availablé for investment ovefseas. |

The countries of the.Trilateral region represept the 6ther
possible source of help. As a gr&up, they will be paying about $60
billién,more for their oil imports in 1974 over 1973. This will both
accelerate their rates of inflation -- already well into double figures --
and aggravate the slowdown in their economies, For many pf the Tri- |
lateral countries, 1974 will be a year of zero or minus growth in
real terms -~ living standards will probably be lower for the
majority of the citizens of these countries by the end of 1974
than they were at the beginning. Moreover, almost all of the Tri;
lateral countries will suffer large trade deficits as a result of
increased oil cosﬁs. However,‘it should be recalled that the Trilateral
countries already stand on a.p;ateau of unprecedented affluence --
ranging from an income per.capité of ovef $2,500 in Japan'and Europe
to over $5,000'in the United States, and that real incomes are

Sy

expected tS”?EEZ once again in 1975 and subsequent years after the
"o0il shock" has been digested and the.reqession has run its course,

Thus the capabilities for a rescue operation on béhalf of

the developing countries are there -- the question is the political
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will to use them, On the one side, the/Trilateral countries sée
their econcmic prospects diminished, in substantial part because-of
an oil price increase imposed by the OPEC countries, Some people
in the Trilatergl countries are saying that the OPEC countries who
have profited from the increesed oil prices should take the res-
ponsibility for helping the developing'counfries meet the résulting“
burdens. The OPEC countries, in their turn, point out that the
Trilaterai.countries have reaped gains of their own from price
increases of food and fertilizer and.indusfrial goods and reject
ény suggestion that their oil earnings should be treated differently
from earnings on ofher‘commodities. They consider the oil price
increase as a belated:correction for years of unduly cheap 0il
which benefited the developéd countries; and they point out that
the combined GNP of the Trilateral world ccmes to about two trillion
dollars, while @he combined GNP of the OPEC countries is about
$200 billi‘on -- one-ténth of the Trilateral total.

We must not allow the plight of themn-o0il producing
developing countries to worsen while the Trilateral world and the
OPEC countries argue about who is to blame for the present crisis,
Nor will anything bte gained by controversies about what is a "fair"
price for oil, In our opinion, the market Priﬁe for oil during
1950-70 did not adequately reflect its exhaustibiligy, the need to
develbp new energy sources,‘and the general intereSt,in curtailing
Qasteful comsumption,., - While we also feel that the interests of the
0il producing countries as weli as-of the oil consuming countries

would have been better served by & more gradual and somewhat smaller
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pfice increase, we believe oil ériées éréalikely t6 ccme downiin‘
reletive terms overithe next few years through changes in energy
démand and supply patterns that are.now undervay. In any event, -
we feel strohgly that & desire to secure a price rollback.must
not get in the way of urgent measures to help developing countries
avoid economic disaster, The financial solutions that will shortly‘
be suggested will have no appreciable effecf on the price question,

Moreover, it is morally unacceptable to seek an oil price rollback \} ?

. ¥ a
by putting in jeopardy the lives of millions of innocent people. &

We believe the proper approach to burden-sharing between
the Trilateral World and the OPEC countries is to recognize thet the

]
g

former bear a special responsibility because they have a vastly

greater total nationai income and that the latter also bear a spedal
responsibility because of the dramatic increase in their export
earnings and therefore in their capacity to invest sums abroad. This
suggestsvthat a.-new ;nitiative_betwéen the Trilatéral and OPEC
countries should be &ﬁdertaken along the following lines: '

1l. The two groups of countries shogld cooperate in making
a success of the new “oil facility" proposéd by Johannes Witteveen, the
Managing Director of the International Monetéry Fund, Undér this
facility, both’developed and develoéing.countries facing bélance of
payments difficulties fram increased oil costs will be allowed
access to theif quotas free from the usual conditions that govern
drawings beyond the "gold tranche." The Trilateral countries who
already have substantial amounts of their currencies in the Fund
would allow them to be drewn on for this purpose. The OPEC countries

with surplus resources would contribute a portion of these on cammercial

terms to support the oil facility.
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2. fo assure the continued fldw of development capital to
those developing countries which ére able to service commercial loans,
tﬁe Triiateral countries would continue to permit saies of World Eaﬁk
bonds in their capital markets, while OPEC countries would agree tb
invest a substantial portion of their reserves in these securities.

3. Mést impbrtgntly,,the Trilateral countries and the OPEC
countries would establish an emeréency concessional'aid packagé of'$3
billion for 1974-75 to help the countries of the "Fourth World." We
believe‘it-would be reasonable.to sﬁare the burden equally befween the.
two gréups of countries -- The Trilateral world underwriting $1.5

billion, and the OPEC countries underwriting.the_other 31.5 billion.

i

The distributién of the burden within the two groups of
countries would.be‘a natter for negotiation within each group:

We beiieve the Trilateral countries should share in the
.$l.5 billion in the same proportion as they are sharing in the 31.5
billion per year for thrge years called for in thne foﬁfth feplénishment
of the International Development'Association. _Whaﬁ this would mean in
additional commitments by each Trilateral merber is indiéated in' Table 1.
The Trilatéral countries would be free to discharge these acdditional
commitments By contributions of multilateral or bilateral financial aié,
by additional food aid on concessional terms, or by the write~off or
postponement (by a minimum of ten years) of debt repayments due from‘
"Fourth world" countries. The Trilateral countries would also agree to
maintain their exiéting aid flows and make available.the sﬁms called for
in the agreement on the'fogrth IDA replenishment. 1In this connesction
 favo£able action by the U.S.'Congress_on the pending IDA legislation is

needed without further delay.
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No already ag}eed guidelihes exist for the apportionment of
the other $1.5 billion among the OPEC countries. wé note, however, thét
this sum represents about 2 percent of tﬁe $70 billion increasé in their
"0il revemues fhat took place between 1972 and 197h4. Table 2 shows one
possible apportionment based on OPEC members' shares in the $70 billion
increase. These figures could perhaps be adjusted to feduce the share of
OPEC members with very low per capita incomes, such as Algieria, Nigeria
and indonesia. OFEC countriés would be‘free to make their contribution
in the form.of sales of oil on concessional terﬁs.equivaleﬁt to U.S.
concessional food sales (4O year credits at 3 per cent interest) or by
increasing bilateral or;mﬁltilateral financial aid.

A For boﬁh political and economic reasons, we believe that the
$3 billion aid.package’should be made available through ﬁultilateral
channels so far as possible. Food aid should be made available under
arrangenents to be worked out at the World Food Conference in Novembef.
Debt forgiveness égd poétponemént should be negotiated under the_auépices
of the IMF and World Bank. Financial aid should be administered by
existing ﬁultilateral institutions which possess ﬁhe requisite technical
and management skills to assure its effective use. 'This‘means suéh
existing institutidns as the International Bank/International Development .
Association, the Inter-American bevelopmgnt Bank, the African Developument
Bank and the Asian Development Bank. Special emphasis should be given

to projects to increase domestic food and energy supplies in the
recipient countries.

We believe there are a number of options open to the OPEC and
‘Trilateral countries that coﬁld make use of these existing institutions
while assuring the donorS-of,avsatisfactory measure of controi'over the

use of their funds:
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' -—'direct contributions to the concessional funds of thesé
institutions, with appropriate renegotiation in voting rights and
decision-making arrangeménts;

-- creation of a ”spécial fund” in the IBRD’IDA with special’
voting and decision-making érrangements governing use of thaf fung;

‘ --'case—by-case_ﬁarticipation by Trilateral or OPEC countries
in loans of the rmltilateral institutions (as in the recent IBRD loan ‘to
_Syria, half of which was subscribed by the.Kuwait fund);

-- use of the mltilateral institutioné as executing égenciés
for bilateral'6r regional aid programs approved by the OPEC»countries.

| Ali in all,-wglbeliéve the general interest of OPEC countries,.
Trilateral couﬁtries, aﬁd aid-receiving developing countries would best
Be sef&ed by the first threg of.these four alternatives. Eut the precise
means fo be adopted are.less important than the end to be achieved, which
is the immediate provision of the $3 billion in additional eid.

Ve aiso‘belie¥e the Soviet Union should be invited to participate}
in the-$3 billion concessionai aid package, in the light of its considérable'
economic éapabilities and the fact that it has bengfited on the whole from |
fhe increase in raw material priges. The spirit of detente and of global
solidarity would be importantly strengthéned by Soviet cooperation in this
initiative to help the "Fourth world.'" To the extent that. the Soviet
Union can be persuaded to make a contribution, the amount reéuired from
the Trilateral and OPEC countries would be prﬁportionatel& recuced.

In our opinion, tine is.now of the essence. Tne full impact of
the'plight of the developing countries has not registered so far because
financial settlementévfor 0il are made éuarterly and bills for Oil.shippeé

at the new high prices aré only just coming due. Tne "crunch” will come
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this swmmer whén accounts for the second quarter of the year have to be
settled.

It is imperative, therefore, that the $3 billion aid package

be worked out during the next three months for final approval at the
annual Funé and Bank meetings during the last weex of September. A high-
level group to negotiate this package should be asserbled as sooﬁ as
.possible under the joint auspices of the Secretary-General of the United
Nations and the President of the World Bank, with the participation of |
both OECD and OPEC countries and, if possible?'of.the Soviet Uhioé.

We conclude with our opening observétion: the world has reached
a‘crucial turning.point: We call on the Trilateral countries, in théir
enlightened self-intere;t, to assume shared responsibility with the |
membérs of OPEC in a new venture bf cooperation td cope withvthe present‘

emergency and spare millions from disaster before it is too late.
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COMPARATIVE INDICATORS FOR [DA CONTR{BUTING COUNTRIES.

Fourth Third % of combined - Official Devel- |

Replenishment Replenishment GNP of contrib- opment Assist- Population
Donor Nations Contribution Contribution . uting countrles ance as % GNP (Millions)
- ' ' : ‘ ’ ' in 1972

Millions U.S. dollars equivalent
and Percentage of Total

~Part | Countrles

Australia $ 90.

0 2.0 % $ 48.0 2.0 % 1.72 % 61 % 12.3
Austria : 30.6 0.7 16.3 0.7 W77 .09 7.4
Belgium 76.5 1.7 40.8 1.7 1.34 .55 9.6
Canada 274.5 6.1 150.0 6.1 3.93 - L7 21,1
Denmark 54.0 1.2 26.4 1.1 .78 Ls .9
Fintand 25.2 + 0.5 12.2 0.5 .49 /a 4.7
France  253.5 5.6 150.0 6.1 7.51 .67 50.3
Germany Si4,5 11.4 234,0 9.6 9.77 .31 60.8
. lceland 1.3 - 0.03 -- -- 03 /a /b
Ireland 7.5 0.2 3.9 0.2 .20 /a 2.7
ltaly ©_181.3 k.0 96.7 4.0 37 .09 53.2
Japan 495.0 .o 144.0 5.9 11.27 2] 102.3
Kuwa It _ 27.0 0.6 10.8 0.4 13 /a 0.6
. Luxembourg 2.2 .05 1.2 .05 .05 /a 0.3
Netherlands 132.7 2.9 67.5 2.8 1.71 .67 12.9
New Zealand 1.7 0.26 3.3 0.25/¢ .31 - /a 2.8
Norway 4.5 1.1 24.0 1.0 .58 A 3.9
" South Africa 9,0 0.2 3.0 0.1 i ]2 /a 20.2
Sweden 180.0 - L.o . 102.0 4,2 1.52 R 8.0
United Kingdom k99,5  11.1 311.0  12.7 5.75 ko 55.5
United States 1,500.0 33.3 960.0 40.0 43,36 —~ 29 ~—— 203.2

Part 'l Countries
Israel ' 1.0 .02 -- -- .26 /a 2.5
Spain ' 13.3 .30 2.5  0.] 1.73 /a 22.5
Yugoslavia ' 5.0 S 4.0 0.2 .58 /a 20.5
Switzerland 65.1 1.50 30.0 1.2 1.1k 21 6.2

{non-member) : ‘
- Total 4,500.0 100.00 2,542.0 106.0

N

) Wot members oi the bevelspment Assistance Commiitee (DAL)
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9. Eatimated Oil Revenues, Per ¢ .\pn!.n GNP, l’upul llmn, And
loml Imports of Eleven OPEC € ouniries

S -~ Estimated l
Estimated Per Capita ‘ _Per Capita Popu- Total
Governiment Oil Revenue Government Oil Revenue GNP lation Imports
S mittions) (s) : ! (s) {millions) (& mittions)
Country 1972 1973 1974 1972 1973 19747 D071 1973 1971 1972
Saudi Arahia 2,988 4,915 19,400 303 630 2,956 + 540 7.8 £00 1,229
lran © 2,423 3,485 14,930 79 123 461 150 31.5 1,871 2,410
Kuwait . 1,660 = 2,130 7,045 1,768 2,131 7 ?"3“4 3,860 1.0 678 707
lrag 802 1,465 5,800 8o 141 561 370 10.4 696 713
Abu Dhabi 533 1,045 4,800 11,700 22,565 43,636 “l 3,150 0.1 n.a. n.a.
Qaur ’ - 2417 360 1,425 1,941 2,575 D,E)OO”’ 2,370 0.1 n.a. n.in.
- Veneruela 1,933 2,800 10,010 176 250 870 1,060 11.2 2,301 2,433
Libya 1,705 2,210 7,090 820 1,005 . 3,631= - 1,450 2.2 712 1,101
Nigeria 1,200 1,950 6,960 21 33 114 110 59.4 1,506 1,502
Alueria GRO 1,005 3,700 a5 71 © 233 360 15.4 1,221 1,760
Indonesia 430 830 2,150 4 7 17 80 124.0 1,174 1,458

SODC estuniie baned oo World Lonk estunates for OFLC government oil 1evenaes, popitation {imic-1971), and population growth rates,

QOURU S Ot Revenue figures are mlmm N Waorld Bank stolf estundes, GNP and Popataon Tigures ore iom World Bunk Atlas, 1974 (Wazhingien,
D.C. World l' ank Group, 1974): Import liquens are Lased - an Inurunumul Trade, 1972 (Geneva: Generst Agueement on Vandls and Trade, 197050,

Publication Sale, No. GATT 19733
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(First Draft, April 2k, 1974)

A TURNING POINT IN NORTH-SOUTH ECONOMIC REIATIONS

First Report of the Trilateral Commission Task
Force on Relations with Developing Countries

There are critical turning points in history when the lives
and fortunes of large numbers 6f hum#n'beings hahg upon the outcome, .
~of decisions takén by'a small handful of nationai‘leadérs. Wé have
vréached such'a tﬁrhing pbint in felations befweén the ad?anced inf
du#trialized areas of Europe, NOrfh America and Japan, 6n fhe one
hand,  and the developing countries of the Middle East, Africa, Asia:>~
" and Iatin America on the other. : |

‘v;Thé oil émbérgo.-- the fouffold incféase in oiirpricés4?; the . _.

higher costs and severe shortages of fqod and fertilizer‘-- the_
unprécédénted concurrence éf acufe inflatiqn and serious recesSian‘
throughout the.industrialized world -- these events have gravely
strained the tenuous fabric of intern#tional économic relaﬁions.
Ih'particuiar,_they have detonated an explosion invNorth-Soﬁth -
“economic relations that was building up foriyears. thile demonstrating
more clearly than ever before the interdependence of developed,and
develoPing'nations5 they have alsp pro&ided a new stimulus to thei
| advocates of»econoﬁic nationalism and of confrontation'by edoéomic
bloes. In shorﬁ, they,héVe raised thé most troﬁbling'Questions,about> 
thé world'sbability to manage its interdépendence‘throﬁgh peaceful
_:cooperation in accordance with the basic demands of‘all for welfare

and justicé.



We believe the time has come for new policies and new actions
by the governments of the Trilateral region in their relations with
developing countries. In our approach to this subject we reject any
idea of a "rich man's club" forming defensive alliances againet.the
poor. On the contrary, we seek to make the policies of our govern-
ments more responsive to the needs of the developing countries in the 
hope that the interests of all will be promoted. |
The criSis in North-South relations has two’viﬁal aspects that
require immediate responses from governments of the Trilateral regionﬁ
| The iiﬁiﬁ aspect is the desperate plight of nearly one billion
people iﬁ some thirty resource-poor developing countries whese govern~
ments cannot pay the inereased bills for oil, fdod, feftilizer, and
other products. According to the World Badk, at least $3 billion in
extra conceseional aid must be found for these countrieé in 1974-75
to avoid economic disaster. This first report'of the Trilateral
Commission Task Force on Relations with Developing Countries offers
a plan ﬁo meke this sum available-ﬁh:ough an extradrdinary act 6f
cooperation between the countries of the Trilateral region and the
oil-producing countriee.
| The second aspect is the urgenfxneceesity of.é'geheral restruc-
turing of North-Southveconomic felationsffor the pﬁfpoSe>of creating
a more just and workable ﬁorld economic order. ‘We propose to deal with
the extremely broad and_complex'questions involved in this restructuring.
'in a later report to be issued early in 1975. But we take the occasion

of this first report'to offer some general conclusions about econamic



relations between North and South so that our proposals for
emergency' action may be looked at ‘in an overall conceptual

framework.

Our work thus far, aided by consultations with evxI‘;er.ts
~ from both developed and developing countries, has led .us to eignt
l)foad conclusions about the new approaches that need'_to be developed
for North-Soﬁth _economic relations% |

1. Both developed and deQeloping countries need to give.‘grea‘ter-lr '
weight in pollcy-makmg to their growing 1nterdependence. _ For the
Trllateral region, this means tha.t llberal aid and- trade measures’
on behalf of developing countries should be undertaken not only be-. '. MW
cause "it is right" but because the Tr1lateral world 1ncrea51ngly | ? .
needs the developlng countries as sources of raw materlals, as export s !ll"f
j'markets, a.nd most i.tnporta.nt of all, as constructive partners in. the ' { ”://
i'o,peration of e,wofkable world political and economic order. “In the /‘
months and years ‘ehead, the Ti'ilateral counti'ies will _be’.'engaged in # f“/
negotiations with developing countries on a broad range of issues - ‘Jm
J'.ncll_zdinx»g'> "finance and trade, energy and resources, and the law of '/. ”.Jﬂ
~the sea. Slowly but surely, &a new system of rela.t1onsh1ps is beln=>
negotiated in pla.ce of the old one tha.t emergea from the postwar era ‘fﬁw
'Thls new system w1ll not emerge unless it a.dequately reflects the views fh
a.nd 1nterests of the developmg countr1es, 1t w1ll not surv1ve unless &J "p

these countrles feel they have a stake in it. _ .



2. The new system of relationships must respect the right
to independence‘and equality under international law of all members
of the world commumity, rich and poor, large and small. We cate-
gorically reject not only old-fashioned colonialism but also latter-day -
concepts.of neo-colonialism, paternalism and tutelage. Developing
countries should be free to determine their own pdlitical, eéopomic:
and social systems, free of external pressure; In particular, they
should be free to determine whether and under what conditions'they’
wish to accept foreign investment. At the same time, any system of
full equality must acknowledge that every member 6f the_cbmmunitj has
obligations as well as rights. Among these is the obligation of fair
treatment for foreigners and their property -- a concept_that applies
both to'developing countriesi citizens and investments in develdpedv
countries and vicé-versa.

3. There is no room in such é new system of relationships
for the ¢on§ept of "spﬁeres of influence" or even "sPHefes of
responsibility." We rejéct the idea that special aid and trade
policies should be developed tying Africa to Europe, Latin America
 to the United States or Southeast Asia ﬁo Japan.;.Thié QOes ﬁot
exclude the free collaboration between develéped ana developing
countries of-the‘same region on projects based on mutual economic
interest. What it does rule out are the exchangé éf tériff prefer-
ences between limited groups of developed and developiné countries
or the granting of military.and economic aid in return for preferred
access to raw materials. We'must_avoid.the temptation that facgs

the Trilateral countries in a period of resource scarcity to concen-



tréte their aid and trade favors oh a relatively few resoﬁrce-fich'
developing countries while ignoring the.needsvof thelresf. AASysﬁém
that emphasizes multilateral aid'fléws and multileteral trade conces- |
’sibns is most likely to prevent‘this development.and serﬁe the long-
term interesﬁs of ali. |

4. The policies of bbth-gOvernments and internation&l organiza—'
- tions should reflect greatér rgcogniﬁion of the differing needs and
_capabilitieé of different develéping countries, From an economic
point of #iew, the so-called "Third Wofld" has become at least three
'worlds -- the 0il producing countries earniﬁg huge amouﬁté_of foreign -
‘exchaﬁgé, the.reiativély'well-off develoPingbcountries'with.ofher
valuable rescurces or a growing'induStriél baée, and ‘the "ha&é-nét"v.
vvdeveloping céuntries such as those_in the Indianvsubéontinent-and the
Sahelian zoné of Africa. Emphaéis oﬁ these'differences is not motivatéd_'
by a desire to break up the unity of.thebdéVeioping wOrlq - the'deveiop-
ing countries will céntinue toiunite when they have Qcﬁmon interests ~-
‘it_is‘mdtivated rather by a desire to‘adapf policieé to-new réalitieé'
~so that the legitimate intéreété ofvall will be served. For example,
.concessional aid should henceforth be concentrated on the have—ﬁot
developing countrieé that need.it most,‘with other developing countries
. making contributions of capital and technicél assistance in aécordahce
with'theit emerging»capﬁbilities.b |

5. The interésts of both deveioped and aeveiopihg:éounfrieé‘will
- be bettef servéd in this histérical.périod by.éoépgratioﬁ than by éon-

frontation. We reéognize'that this statement has a hollow ring in the



~light of the failure of developed countries to live up to the aid
and trade targets of the two U.N. Development Decades. It is true
that confrontation sometimes brings short-term venefits. But in thev
longer run -~ particularly in the diffieult economic and political
lconditions of the mid-1970s -~ it is bound to stimulate defensive
and harmful responses from the_governments and peoples of the developed
world. lhe developed countries who have the military, political and
economic poWer oan only be persuaded by appeals to mutual interest;
emphasis on adversary interests and the abuse of automatic majorities_
'in international agencies is likely to delay the desired adjustments:
At the same time, the developed countrles should reallze that confront-_
E ation has resulted from past failures of cooperatlon for which they
bear a heavy responsibility and that they must nourish cooperation_in
the future by more responsive policies. . |

6.7 Much more must be done to assure that development efforts -
help the bottom half of the populations in the.developing countries.
Donor and recipient countries, working together in their mutual interest,
should promote development programs that stress not only5increases in
GNP but also eradlcatlon of extreme poverty, a better dlstrlbutlon of
wealth the improvement of rural welfare, the reductlon of unemployment,
and broad access to educatlon, health and social services.- Two key
elements in such a people-ongented development strategy, in our’
'Judgment, should be measures/;hcrease food production and to reduce
excessive population growth by giving every couple access to the best

available information and means of family planning. .
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' T. NEW rules and arrangements governlng access to supplles

should be part of a new system of relatlons between deve10ped and
developing'countries. Such new rules and arrangements would be in".
‘the general interest, for at least four reasens:, First, deteloping"
countries as a group are as'dependent on developed‘coﬁntries forb
supplies of food and ﬁanufactured'goods asvdeveloped countries are-
dependent on them for sdpplies of energy and raw materials. The logic‘
of interdependence suggests the_need-for_some agreed limitslen the
, ability>_of proddcers te cutioff‘the essential supplies of others .
for'politieal or economic feasons. 'Second,'COUntries faced‘ﬁithvthe
_ prespect of supply eut-offsiare_likely to seek more.secure altefnatives »
through éolicies of national of regional self-suffieiency -- thus ei?ort
controls breed import controls. Third,.the availability of substitutes_b
and synthetics_sets serious limits on the practicability of producer
cartels for commodities other than 0ils even in. the case ef petfoleum,'
present prices are likely to redﬁce the revenues of the oil prodﬁcers
71 over the‘lqng;tefm by acceleratinglthe“shift‘to-alternative sources of-'(
energy. Fourth, the "have-not" developing countries have the greatest
stake.inifeasonable aecess to food energy and'other supplies; Any
international system that leaves them at the mercy of supplylng countrles
falls to meet minimum requ1rements of economlc Justice. _Hav1ng said all
thls,_we reeognlze that access to supplles is not llkelyvto be negotiated
‘except in.the.context of a more satisfaetory internationalisystem The
challenge to developed and developlng countries is to fashion a "world

order bargaln in which access to supplles is traded for other kinds of

o q ‘/,N oy

w”.



access -- access to markets at stable and remunerative prices, access
to technology and capital, and access to a reasonable share of decision-
making in internétional economic forums.

8. last but not least, a new system of North-South relations
should include a festrﬁcturing of international economic institutions
to reflect new political ahd economic realities as well as the héed to
comnand the confidence of both-devéloPed and developing countries. The
developing countries, and particularly the oil p.roducing countries,
éhould have more voting rights and a greater role in the managément
of thé Internatioﬁal Monetary Fund and Wdrld Bank.grcup. _At'the‘samev'
time, some procedural reforms are needed in those forums éﬁch as the
General Assembly, UNCTADIand GATT where the one-nation one-vote principle
fails to reflect fairly the balance of economic interest and power.
Differénfial.voting rights may be diffiéult to negotiate, but resort
can also be had to special majority requirements; committees with -
selective representation, and conciliation procedures using imp&ftialr'
and expert third parties. Obviously institutidnal-changes cannot be
a substitute‘for political will, 5ut such reforms could help promote
a sense of confidénce in the objéctivity and_effectivenesé of inter-

national institutions that is presently lacking.

We realize 6nly too well that the broad concepts outlined above
leave many hard questions unanswered. These hard questions -- or at
least some of them -- will be examined in our sécond report. Among

them are the following:



- == How can we build political support in the Trilateral
countries for liberal aid and trade p011c1es at a tume of acute
inflation, stagnant grthh, rising unemployment and political
instability?

-~ What specific changes in the policies of governments.
_and international agencies would be neCessary to implement a'"people-‘
- oriented" aid strategy°

- Should the Trilateral countries support the establishment
of new sources ofrdevelopment a531stance independent of annuel
"government decision-naking such as the "1linK'with SDR creation or .
revenues from seabed exploitation?’ | |

-~ How can the Trilateral countries open their markets
bto the agricultural and manufactured exports of the developing |
countries while assuring orderly 1nternal adJustment?‘

-_vHow can the potential of.foreign investmentrin generai
-and the multinational'corporation in particular be utilizeo consist-‘ﬁ
ently with the needs and aspirations of developing countries?‘

| ”.-- What specific rules on supply access would be desirable

, and feasible as part of the world order bargain ? |

- What kind of commodity agreements --vand on what spec1f1c

camnodities -~ would serve the general interest?

| e In particular, what kind of cooperative arrangements
and 301nt ventures would harmonize the 011 producing countries?’
‘interests in industrialization and diversification_with the oil
, consnming countries' needs for.secure and reasonably priced energy

. supplies?
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II

We return now to the first aspect of the probiem that was
mentioned at the outset -~ the urgent need to find some $3 billion in
extra concessional aid for the poorest developing countries of the "Fourth
World"‘in 1974-75, This problem cannot wait until the world finds '
negotiated solutions to all'the unresolred questions of North-South.
economic rdéstions mentioned above. As Rooert S, McNamara, President '
of the World Bank, put it recently in his report to the Bank's Execu-
t1ve Board _"Unless substantial additional resources for both,long-
term investments and.immediate balance of payments_needsrare provided‘
quickly, the uopes of hundreds of millions of peopleifor eren modest
‘advances in their economic.well—being duriug tue remaiuder‘of this
decade will be shattered.” | | |

Only last year, the World Bank estimated that the developiug’ o
_ world as a whole would be able to sustain the 6% rate of‘growth which
was the minimum objective of the Second United Nations Development‘fd
Decade; This reletively hopeful prospect has been shattered byrthe -
following main developments- - , o

-- the quadrupllng of oil prlces has added about $lO bllllon‘~'t
& year to the import blllS of the non-oil produc1ng developlng countrleS°'

-~ the trlpllng of food and fertillzer costs has added another
$5 billion a year to the import bills of these countrieS°

~~ there has been a.drast;c increase in the prlces of other
raw materials and manufactured goods imported by developiug countries;

| -~ the general economic slowdown in the iudustriaiized world
is reducing the foreign exchange earnings flowing totdevelooing countries

from merchandise exports, tourism and workers' remittances,
’ : . rem :



‘The full meenihg of these events for the de&eloping eountries
may be understood vhen it is realized that the extra $15 billion that -
__these‘countries must now pay for oil, food and fertilizer iS_almost'v

double the $8 billion in totalvdevelopment assistance coming to them
each yeer fromiall'the industrialized countries of the Trilateral
region; | |

| | In terms‘of theif'capacity to abserb these‘drastic economic
'blevs, she non-oil producing developing countries can be divided into

- two categories: | - B A‘ -

First, there erelcountries like Mexico, Brezil;rTurkey;

'-"and Mslaysie,_which enjoy.substanﬁiai_foreigﬁvexchange_reserVes;

high prices Tor their exports or ready'access to capital merkeps.

However, even some of»these countries will require_additionel short or

medium~term bofrowing facilities from international institutions to

eneble themvto maintain their development programs dufing the 197&-75.

- period, - | |

~Second, there are the low and middle-income de#eloping

countries that lack 1arge foreign exchange reserves, buoyant export '

prospects, or the ablllty to service credlt on commerc1al or near-

commercial terms. This group includes some 30 ‘countries with nearly

1 bllllon people, among them India, Pakistan, Bangladesh the

: Phlllpplnes, some tropical African countries, and a few countrles

" in Latin America., The World Bank estimates fhe needs of these
countries for additional concessional ald st $0.8 billion in 1974

and $2.1 billiop in ’1975 -- & total of about $3 billion,

There are two main ‘Sources of potentlal aid for these two

categorles of deve10p1ng countrles - the 011 producers and the



Trilaterai world, The oil revenues of the members of the Organiza-
tion of Petroleum Exporting Countries (OPEC) are expected to increase

from about $15 billion in 1972 to about $85 billion in 1974, Those

OPEC membe;; with large populations and large development needs
(Iran, Algeria, Nigerie, Venezuela, and Indonesia) will be able to
spend all or most of their additional oil revenues on imports.
Other OPEC'members.with relatively éparse populatioﬁs (SaddivArabia,
Kuwait, Iraq, Libya, Ab{z Dha.bi-and'Qa.tar) Vwill havé vast sums
available for in?estment ovefseas. |

The countrigs of the Trilateral region represent the other
possible source of help. As a group, they will be paying-abéut $60 '
billion more for their oil imports in 197h ovef 1973. This will both
accelerate their rates of inflation - elready well into double figures -
and aggravate the slowdown in their economies. For many of the Tri-
lateral countries, 1974 will be a year of zero or minus groﬁth in
‘real terms -- living standards will probably be lower for the .
majority of the citizens of these countries by the en& of 1974
than they were at the.beginning. ‘Moreover,ﬁaiﬁost all of the Tri-
. lateral countries will suffer large trade.deficits as a result of _
increased oil costs.  However, it should be recalled that'tﬁe Trilaterai
countries elready stana onba plateau of unprecedented éffluence -
ranging from an income per capita of ovef $2,500 in Jaban‘and Europe
to over $5,060 in the United States, and that real incoﬁés are
expected to rise once again in 1975 and subsequent years after the
"oil shock"” hés been digested and the recessionvhas run its course,

Thus the capabilities for a rescue operation on behalf of

the'developing countries are there -- the question is the political"
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will to use-them.j On the one side, the Trilatérai countries seev
their econamic prospects diminished, in substanﬁial part becauselof_
an oil price increase imposed by the_OPEC countries. Séme people |
inthe.Trilatergl countries are saying that the OPEC countries who-
have profited from the increésed oil prideé should take thé res-
ponsibility for helping thevdeveloping*counfries.meet the resulting.
Burdens. The OPEC counﬁries, in their turn, poinf out that the
Tiilateral cbuntries have reaped gains of their'owh from price |

‘increases of food and fertilizer and.industridl goods and rejeét:
’i‘ény suggestibn that their oil earnings should be treated»difféienfly'
frdm earnings on other commédities; They consider the oil price
increase aé & belated correction for years of unduly cheap oil
which bepefited the developéd‘countries; and theyvpoint out thaf
the combined GNP of the Trilatefal'world comes to about two frillion'
ddllars,‘while the combined GNP of the OPEC countries is sbout
$200 .biuion - one-tenth of the Trilateral total.

| We must not allow the plight of the mn-oil producing

developingrcountries ﬁovworsen while the Trilatefal worid'and the
OPEC countries érgue about who is to blame for the present crisis.
Nor will anything be gained by cohtfoversies‘about’what is‘é "fair".
- price for oil, _In ourvopinion, the market price for oil during
1950;70 did not adequately refleéf'its exhaustibility, thevﬁeed to_

" develop new energy s0urces; and the general interest in curtailing |
h wasteful éomsumption. -While:we also feel that the interests of the
oil'prbducihg couﬁfries as ﬁell as-of»the oil conéuming countries

_would have been better served by a more gradual and somewhat smaller
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pfiée increase, we believe oi; prices are.likely to came down in
relative terms over the next few years through changes in energy
demand and supply patterns that are now underway, In any event,
we feel strongly that a desire to secure a price rollback must
not get in the way of urgeﬁt measures to help developing countfies
avoid economic disaster. The financial solutions that will shortly
be suggested will have no appreciable effect on the price question,
Moreover, it is morally unacceptable to seek an oil price rollback
by putting in jeopardy the lives of Aillidns of innocent people. ;;}

We believe the proper approach to burden-sharing between
the Trilateral World and the OPEC countriés is to recoéniie ﬁhat the
formef bear a special responsibility because they have a vastly
greater total national income and that the latfervalso bear ﬁ spedal
responsibility because of the dramatic increase in their export
earnings and therefore in their capacity to invest sums abroad. This
. suggests that a new initiative betwéen the Trilateral and OPEC
countries should be underteaken along the following lines: |

l. The two groups of countries should cooperate in making
a succesé of the new "oil facility" proposed by Johannes Witteveen,‘thé
Managing Director bf‘the International Monetéry Fund, Uhdér‘this
facility, both developed and developing countries facing bélance of
payments difficulties from increased oil éosts will be allowed
acceés to their quotas free from the usual conditions that govern
drawings beyond the "gold tranche." The Trilateral couﬁtries who
‘already have substantial amounts of their currencies in the Fund

would allow them to be drawn on for this purpose, The OPEC countries

L

with surplus resources would contribute a portion of these on commercial

terms to support the oil facility.
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Q;A‘To assure the continued fiow of‘deyelopment capital td
those ééveloping‘countries which are able to service commercial_loans;
the Triiateral countries ﬁould‘continue to permit Saies of wbrld Bank
bonds in.their capital markéts, whiie OPEC countries would agree.tb
invest - a substantiél.portion of their reserves in these Securities.

3. Most imﬁbrtgntly, thé Trilateral qoﬁntries and the'OPECV
. countries would estébliéh an emergency.conceséiqnal aid package‘of $3
. bil1ion for 197%-75 to help the countries of the "Fourth World." >We

_Believe it would be reasonable to sﬁare the burden équally betwéen the
- two gréups of countrieé - Theijilatefaliwdrld underwriting $1.5
billion, and the OPEC cowntries underwriting the other $1.5 billion.

The distribution of the burdén within the two groups ofv
countries would.be a matter for negotiaﬁion within'each gréﬁp: |

| Wé believe the Trilateral countries should share in the :
' $l.5kbillion in the same proportion as they-are'shafing.in the $1.5
.billion pef_year for three years called for in the fourtﬁ feplenishment“‘ 
of_the Ihternational Deveiopment Asspciatidn."ﬁhat tﬁis wpuld mean.in_
additional cpmmifments by each Trilgtefal member is indiééted in Table 1.
The Trilateral countries would be free‘té discharge thésé additiohal
cémmitmenfs by éontributions bf ﬁultilatéral or bi1atéra1 financial aié,
by additional'food aid on concessional terms, orvby.thevwrite-off or
postponement (by a minimum of ten years) of»debt repayﬁeﬁts due fromv-
- "Fourth world" countries. The Trilateral countries would also ééree to
 maintain'theif existing aid fiows_and make available the sums éalled for
iﬁ the agreement on the fourth IDA replenishment. .In this éonnéction
favorable action by the U.S.'Congress‘on fhe‘pending IDA législation is

- needed without further delay.
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o already agreed guidelines exist for the apportionment of
the other $1.5 billion among the OPEC countries. We note;.hoﬁever, that
this sum represents about 2 percent of the $70 billion increase in their
0il revermues that took place between 1972 and 1974. Table 2 shows one
possible apportionment based on OPEBC members' shares in the $70 billion
increase. These figures could perhaps be adjusted to reduce the share of
OPEC members with very low pér caplita incomes, such as Algieria,vNigeria
and Indonesia. OPEC countries would be free to make their contribution
in the form of sales of 0il on concessional terms equivalent to U.S.
concessional food sales (40 year credits at 3 per cent interest) or by
increasing biléteral or multilateral financial aid |

| For both political and economic reasons, we belleve that the
-‘$3 billion aid package should be made available through multilateral
channels so far as possible. Food aid should be made available under
arrangements to be worked out at the World Food Conference in Novembei.
Debt forgiveness and postponement should be negotiated under the auSpices
of the IMF and World Bank. Financial aid should be édministered by
existing multilateral institutions which poSSess fhe requisite technical‘
“and management. skills- to assure its effective use. This means such |
existing institutions as the International Bank/International Developmeﬁt '
Association, the Intér-Américap Development Bank, the African Development
Bank and the Asian Dévelopment Bank. Special emphasis-should'be given
to projects to increﬁse domestic food and energy supplies in the
.recipient countries.

We believe there are a number of options open to the OPEC and

Trileteral countries that could make use of these existing institutions = .-

while assuring the donors of a satisfactory measure of control over the

use of their funds:



- 17 -

- direct'conﬁributionﬁ_to fhe conceésional %unds of theéé
iﬁstitutions,bﬁith appropriate renegotiation in voting rights_and
decision-making arrangeménts; | |

-- creation of a "special fund" iﬁ the IBﬁDVIDA with special
voting and decision-making arrangements governing use of thaﬁ fund;

‘--'CQSe—by-casevpartiéipation by Trilateral or,OPﬁC countfies
in loans of the mulﬁilateral insﬁitutidns (as in tﬁe recent IBﬁD loan to

_Syria, half of which was subscribed by the.Kuwait fund);

-- use of_thé mﬁltilaﬁeral institutions as executing agencies
for bilateral or regional aid pfqgrams approved by the OPEC countriés.

Ali in all;lwe believe the general interest of OPEC cduntries;
Trilaﬁéral countries, and aid-receiving developing countries would‘best_
be ser&ed by the first three of'these four_altérnatives. " But the precise
means fo be adopted are less important than the end‘to be achieved, which'
is the immediéte provision of‘the $3 billion in additional aid.

. We also believe the Soviet Union should be invited to ﬁarticipate
.in the.$3 billion concessional aid package, in the light of its considerable
economic éapabilities and the fact that it has benefifed bn the whole from |

: the‘increése in raw ﬁaterial prices. _The,épiritvof detente ang of global 
'solidarity would be importantly stréhgthéned by Soviet cooperation in this
initiative to help the "Fourth world." To the extent that the Soviet |
Union één be pérsuadéd to make a contribution, the‘éméunt reduired ffom
the Trilateral and OPEC countries would be proportionately reéqced.‘

| | in our opinion, time ié now of thé_éssence; The fﬁll irmpact of
the plight of the developing countries has not registefed éo far.bécause
finaﬁcial séttlementglfor 0il are made cuarterly and bills for oil shippedr

at the new high prices are only just coming due. The "crunch' will come
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this summer when accounts for the second quarter of thé year have to be
settled.

It is imperative, therefore, that the $3 billion aid package
" be worked out during the nextvthree,months for final approval at thé
annual Fund and Bank meetings during the last week of September. A high-
level group to negotiate this package should.be assenmbled as soonias |
.possible under the joint auspices of the Secretary-General of the United,’
Nations and the President of the World Bank, with the participation of_
both OECD and OPEC countries and, if possible, of.thé Soviet Uhié#.

We concludevwith our opening observatioﬁ: the world has reached
a crucial turning.point. We call on the Trilateral‘countries, iﬁ their |
enlightened self-interest, to assume shared responsibility with the
members of OPEC in a new venture 6f cooperatibn to cope with fhe present

emergency and spare millions from disaster before it is too late.



lAﬁLL 1

COMPARATIVE INDICATORS FOR iDA CONTRIBUT!NG COUNTRIES .

Fourth S Tﬁlrd - . % of combined - Official Devel-

~ Replenishment Replenishment GNP of contrib- opment Assist-. Population
Donor Nations ‘Contribution . Contribution . uting countrles ance as % GNP (Millions)

_ in 1972
Millions U.S. dollars equivalent :
- and Percentage of Total

~Part | Countrles

Australla $ 90.0 2.0 % $ 48.0 2.0 % 12 - .61 % 12.3
Austria = ©30.6 . 0.7 -16.3 0.7 .77 .09 7.4
Belgium - 76.5 1.7 40.8 1.7 1.3k .55 9.6
.Canada , . 274.5 6.1 150.0 6.1 3.93 .47 21.1
Denmark 54.0 1.2 26.4 1.1 .78 45 .9
Finland ' 25.2 0.5 12.2 0.5 - 49 /a L.7
France 253.5 5.6 150.0 = 6.1 7.51 .67 50.3.
Germany : 514,55  11.4 234.0 9.6 9.77 .31 60.8
fceland - 1.3 0.03 == -- .03 la /b_
lreland 7.5 0.2 3.9 - 0.2 20 /a 2.7
ltaly - 181.3 4,0 96.7 = 4.0 .37 : .09 : - 53.2
Japan bos.0 ~ 11.0 144.0 5.9 11,27 w2 o 102.3
Kuwalt 27.0 - 0.6 - 10.8 0.4 A3 - /a - 0.6
Luxembourg 2.2 .05 1.2 .05 .05 . /a 0.3
Netherlands 132.7 2.9 67.5 2.8 1.71 .67 12.9
- New Zealand BRIV A 0.26 3.3 0.25/c 1 - /a 2.8
Norway 49.5 1.1 24,0 1.0 : .58 BT 3.9
South Africa 9.0 0.2 3.0 0.1 .72 “/a 20.2
Sweden . 180.0 - 4.0 . 102.0 = 4.2 1.52 68 8.0
United Kingdom 49g9.5  11.1 31.0 12,7, 5.75 4o 55.5
United States 1,500.0 33.3 960.0  40.0 43,36 —~ 29 ~— 203.2
~ Part 1] Countries N
Israel 1.0 .02 -~ .- .26 | /a 2.9
Spain S 13.3 .30 2.5 0.1 W73 - /a - 22.5
Yugostavia 5.0 L b0 0.2 . .58 /a 20,5
Switzerland 65.1 0.0 1.2 6.2

1.50 30. B S Y

(non-member)
Total 4,500.0 Ioo.oo R z,khz.o 10G.0

(a) Mot members ¢F the s \eimpmenr Ass*rrgwia Comm i tee (bAL)
(b) iLess than one mitlioa ,

(c) MNon member for Thicd
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(=9, Estimated Qil Revenues, Per Capita GNP, l’upul.m(m, and
Total Imports of I IC\ en OPEC Countries

S o Estimated o ’ - ,
Estimated ‘ Per Capita | Per Capita  Popu- Total

Government Oil Revenue | Government Qil Revenue GNP lation imports

L (S millions) o () ' . {§)  (millions) - {$ mittions)
CCownwry 1972 1973 1974 1972 1973 74’ | 1971 1973 1971 1972
Saudi Arabia 2,988 4,915 10,400 393 630 2,456+ 540 » 7.8 £06 1,229
lran - . 2,423 3,835 14,930 - 19 123 461 A50. 315 1,871 2,410
Kuwait 1,600 2,130 . . 7,945 1,758 2,131 7,223 " 3,660 1.0 678 . 707
Irag 802 1,465 5,900 ' 80 R /R 501 370 104 696 713
Abu Dhahi ‘ 633 1,035 - 4,800 11,700 22,565 43,636 ‘l' 3,150 0.1 n.a. n.a,
Oatar o 247 360 © 1,425 1941 2,575 9,.00" 2,370 0.1 ©ona. Cona.
Venesuela 1,933 2,800 10,010 - 176 250 870 1,060 - 11.2 2,301 2,433
Libya : 1,705 2,210 7,990 820 1,005 . - 3,631% 1,450 2.2 712 1,101
Nigeria -~ 1,200 1,950 690 21 . 33 114 140 59.4 . 1,506 1,502
Algeria _ GHO 1,095 3,700 45 : YA - 233 360 15.4 1,221 - 1,760
Indonesia 430 830 2,150 - h 7 17 80 1240 - 1,174 1,458

YQ0C estunase baoed on World Conk estimates fon O1E C government oit 1evenaes, popatation {micd-1971), ('ln.(] prﬁml.»liun growlth rotes,

SOURCES: O Hevenue fiques are il)'(’)”‘ll-ll Waorld Bank stalf estitates, GNP and Popalanon ligures we fvom World Bank Atlas, 1274 {Wachingion,
D.Co World Bank Group, 1974); tmport tigures are Lased on Jeternationol Trade, 1972 (Geneva: General Agieement on Taritfs aad Trade, 19705,
Publication Soles No. GATT 19733, : : o :




" MEMORANDUM

TO: Jimmy Carter
FROM: Stu Eizenstat

DATE: February 6, 1975

RE: Notes on Visit to Brookings Institution on January‘28;'l975
 PARTICIPANTS: Henry Owen, Fred Bergstgnh, Larry Krauss, Barry
Bleckman, Ed Fried, Philip Farley, Art Wood. \

I. ENERGY AND FOREIGN ECONOMIC POLICY (Ed Frled Larry Krauss,
Henry Owen77

A. Mr. Frled disagreed with the propheﬁSOf doom
‘forecast the national economic chaos as a result of drasticaliy
higher oil prices and huge surpluses to>OPEC members.-'He did
state that he felt the impact of higher oil prlces in 1974 was
reflected in a 2 to 3 percent adverse impact on world GNP and
a similar 2% to 3% impact on world inflation..

prever, he felt that the problems on.the international‘
front caused by the energy crisls were manageable. ,

B. . He stated that in 1974 the world oil market decllned 1n».
absolute terms. He also stated that he belleved_ln-lo years the
amount of oil exports would not be_anyFIarger than they were in
1974, given the current level of oil priees. ‘Other energy sources
and other oil resources were being exploited hy countries outside
the OPEC cartel which weuld rednce the‘need for imperted oil from

many nations now importing it heavily. This would likewise lead
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to a weakening, though not a drastic reduction, in werld oll prices.

C. Mr. Fried stated that the OPEC nations aCeumulated roughly
a 55 billion to 65 billion dollar surplus.in oil revenues in 1974;
However, he stated that he felt that thls would be 1ess of a
problem 1n the future for several reasons. For one thlng, he
stated that the OPEC countries were largely_low income countrles B
with ambitious local development programsvinto which‘surplus wpnldi
be sunk and also indicated that some of the surplus would be used
for loans to other developlng countrles.-.Therefore, the surplus:'
in the future w111 be recycled to . a better extent than 1t was in
1974 when the OPEC countries were, at that_time, unprepared to_spend
the surplus.‘ o |

D. The following comments were made-regarding recycling of
OPEC funds: o |

i. Thecommerc1al banking system was now handling the great

bulk of the recycled funds. Due fto ‘the high short term 1nterest
rates in the United States, much of the Arab 0il money was going
into short term investménts. However;’if; short term.interest’rates'p
‘decline . in reiation to long term intereSt rates, the Arab conntries .
';will have a greater incentive for 1ong'term investment.e In any
event, the American banking system had not absorbed all of the
short term Arab money 1t can handle, although-partieular banks
were unwilling to take more short term investment'from'Arab countries.‘

than they now had.

- 2.  The European countries were pushlng for an expanded



Brookings Institution
Page 3

faciiity within the International Monetary_Fund under Which oil
exporting countries would loan money bo:the IMF whichhwould bhen
be lent to importers so that they could afford_bhe_increasedVQOSts
- of oil.v The incentive to the Arab nations to lend the money would
"be that they would be investing in akhigh Quality de;:iinstrnmenb
and would be providing funds for the:purchase Ofrtheir;producb,_ N
Oil., S , o .
| 3;» K1331nger-81mon program was tolestabllsh a fa01lity
outs1de of the International Monetary Fund whlch would provide
- a lending faciliby within the industrialized world and wouldf;;f}ﬂb
therefore be tagged closely to energy cooperation betweenrthe
industrialized countries. The indnstrializeducounbries would,
lend to each other with a multi-lateral sharing of risk‘ |

4, The difficulty with recycllng is that the borrower
Fcountries are now economlcally weaker due to the world recession.
Recycling becomes a partlcular problem for the developlng
- countries. Many have done surpr1s1ngly well desplte the enormous
‘1ncrease in oil prices because commodlty prlces have 11kew1se r1sen
tremendously and these. countries are commodlty exporters. .However,
'commOdity prices are now declining and this will'put an'added
burden on these countries. In addition,rcertain of thenoeveloping
countries are not commodity exporters, such as India, Which has
_:to import'both food and energy. . | | ‘
We were told very frankly that the problem with India and

some of the other south Asian countries would soon become a moral
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problem because of mass starvation_and an inability to pay for
béth fobd and oil. | |
| 5. It was a‘general conéensus'that there'was not.a

need for any_greéter central_govérnment 1nvolvemenf in the |
recycling proceSs than a combination of thé Kissinger-simohvand
iMF'proposals. | | |

| 6. There wasbavgeheral consensus‘thaﬁ'it_wbuid be
useful to have the federal government develop an oVérsight‘

capacity to identify all foreign investors in'Americah companies.

At the Same time, it was felt unwise to oVerly”restrict foreign

>

;EEXEEEESEEE_E?rticularly when American companies wérelih,drastic'
need of capital for investment. | -
Currently, there are few laws which would préhibit,the Afabt'
nations from'buying-éontrolling shares in American’éorporatiohs
whibh have no direct relationship ﬁo national security.v Héwever,‘
it was noted that we are the gfeatest foreign inﬁesfbrs in the
world ahd that ény over reaction on our part»would'be métchedvby
a similar reaction by other countries. | | | |
In addition, it was felt that the Arab nations were really
interested in inferhal investment in their own couhtries rather
vthan_taking:over the United States. ;Névertheless, it Was felt that

this oversight capacity to identify foreign investors and to

screen take-over bids would be useful and would not upset our"

foreign relations.
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II. FOREIGN AID

While foreign aid was not diScﬁssed'in.any detail, it_wasv

the genefal consensus that bilateral foreign aid _has no future

and that the future of forelgn aid is through multi-lateral
1nst1tut10ns, such as the World Bank

There was also a good deal of optimism expreseedfabeut“
the international agficultural development fund, _This is a
fund into which countries would invest money which would then_
be shifted to the deﬁeloping countries to increase their agricul-
vtura1>production. This would not only helb sOlve the meral
problem of world starvation, but would iead to greater amounts
of food on the iﬁternatidnal market and iess inflation to the
U.S. This eould be viewed as not simply another giveawayzproject,
- since it Would not only help starvation but it would assiet.ourr
own fight against inflation. | | | o

I1III. DEFENSE SPENDING (Barry Bleckman, Ed Frled Henry Owen, -
Phil Farley)

After some discussion, it-was>indicated‘that”the defensee
budget could be cut withoﬁt impairing ourrdefense posture aﬁd;
indeed, perhaps strengthening it by-making it more efficient;

However, it was noted that substantialvcuts‘in the defense
budget, other than on "frill" items would require the basic policy”
decisions regardingvouf fofeign policy. | | |

The follow1ng are certain of the areas where reductlons '

_ mlght be made:
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A. BReductions in Americén tféop strengfﬁ in‘éouﬁheast.
Asia. | | |

1. We durrently,have somé 12,000.ﬁroo§s stéﬁiéhed

in the Phillipines and over 30,000 troops stationed in Thailand,
as well as 3 carriers in the area.:'TheréFWas Subéténtial agreement
thét with ouf'Vietham experience we did not want thesé:trbops T
engaged»in a land war in Asia and that>thefe'Was'iittle'réaéon
to keep the troops in either the Phillipinés'or iﬁ Thaiiand?’and ‘
that One:of the carriers could be fembved from the aré§;;_Tﬂis N
would lead to a reduction in troops of roughly 50,000 ahd a -
reduction in support personnel of an equal'number;'whidh wbuld
lead to a possible savings of two‘billioﬁ dollafs.‘  -

B. Réductions in troop strength in,northeést.Asia;

It waS'feit that unlike southeast Asia where Americén
trodps cou1d'be totélly}eliminated that in ﬁhe northeaét Asian’
areas (Japan, Korea, Okinawa)avmoderate reducfion over time could
be effectuated without reducting our defense posture;-_Mf.‘Owen
felt strbngly that it would be a mistake to substantiaiiyrréduce 
| our troop strength . in Japan. He stated that‘a suﬁstaﬁtial
réduction in American troop strength in Jépanvwould inevitably
lead to Japanese rearmament which in retﬁrn would iead to‘
increased Chinese-Japanese tension and‘increased tensioﬁ'between
Japan and her other soﬁtheéstrand northeast Asian neighbors. It
would also lead to increased anti—Americanism in Japan_fqr having

abandoned Japan and would lead inevitably to development of a
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nuclear capacity by Japan. However,,Mr. Owen.did,feel that we
could reduce our base structure in Japan and»reduce our troop
strength. in Okinawa completeiyg and also reduce our Korean:
force. While no dollar figure'could be put on the savings'here
it would run into substantial amount of money. |

C. Possible reductlons of troop strength in Europe or : -*.a.i
change in our defense strategy in Europe. |

There was a consensus in the group as expressed'to‘us.that;
unilateral reduction of American troop strength in Europe uouldﬁ
"be a mistake. It wasupointed out to us alsozthatlthe combatant,
level of our forces worldwide has declined steadlly since 1968.
The reservation was. expressed that Senator Mansfleld's proposali:
for unilateral w1thdrawal of American troops in Europe would
revive fears among Germany's allies of a reuival obeerman‘>‘
militarisn’since the Germans would almostrcertainly have.to
increase their defense expenditures. It was also felt that ‘such |
a unilateral reduction would damage East-West relations. -

However, there was substantial‘agreement that certain_stepsl
should be taken in Europe. Thus, it wasvstated that the}most_h
likely war in Europe ‘was a short intense war either.ending
quickly or leadlng to nuclear war. Yet, ourrforce structure and
set-up in Europe are premised on the theory of‘a long,‘drawn out
land war in Europe. We should shift to a short war-notion which
- would lead to the same'level of support forces‘but could‘lead‘to

a lower level of combatant forces. In thislway, some saving could
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at : _
be effected without/the same time making Europe feel betrayed _

or without reducing the deterrent balance in American troops
in Europe had, without reviving fears of German militarism and
_ betrayal
without a feeling of *: -+ by our European allies at a time when
cooperation is imperative. _ .

It was estimated that the United‘States has some 3200'060
men in the Army and some 100,000 men in the Navy and Air Force
in Europe. _ _ | | ‘pA ‘

D.; It was felt that the follow1ng additional steps could
be used to effect savings in the defense budget-

1. The reserve structure of the American Armed Forces-
was anachronistic. The reserves cost four and one-half billion )
dollars per year. This figure could be'cutvin half without}
seriously,impairing defense capabilityaof‘the’Americanvfighting
.forces. o | |

2. Another option would be to improve the readiness
of the reserves and to'use them in selected piaces_as a.substitute-'
for activevforces, thereby being able to'reduce certain of the‘
active forces. | |

3. A change in the ratio of support forceslto-active
forces could lead to some savings. | -

4y, As explained above, the total force structure itself

could be reduced in certain areas, particularly in southeastvasia.



Brookings Institution
Page 9 '

E. Brooklngs estlmated in a recent study that if procurement
programs were. not changed that- over the next few years the
real cost of procurement would rise U43% in real terms each year;
One way to cut this increase would be to stop buying the most
expensive weapon systems. Thus, for example, the B-l bomber =
program could be ended and the life of the B- 52 could be stretched
out, Moreover, the Trident submarine program can be replaced
B With adless expensive submarine, : | | :-
| 'At the same time, some reservation was_expressed'about the
~capacity of our current Navy. . It was mentioned'that our Navy-
had dwindled from 900 ships to 500 ships. Due to inflatlon,

in order to keep the present force levels in the Navy 1t was

estlmated that the amount for ship buildlng would have to double.

‘IV. 'ARMS AND ARMS CONTROL (Phil Farley, Art Wood)

| Insofar as arms to the Mlddle ‘East are concerned er. Farley

there is

indicated that/currently a thirteen billion dollar backlog in
“arms orders in the Pentagon and that two- thlrds of this amount
of arms would be shlpped to the Mlddle East. ThlS represents‘
_a tripllng_of arms orders from other countries as compared
with several previousuyears. For 1974, the State oijsrael
received'2.2=million dollars in arms and military.assistance.
For this year, 2.5 billion dollars-in economic and militarylyv
aid was requested »Jg;some'three—quarters of“whichvissforﬁmilitary

systems to make up for losses in the Yom Kippur War. It was‘_'
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estimated that Israel spent 40% of her gross national prdect
on military expenditures and that this military and economic

assistance is essential to keep Israel afloat.

2. The Vladivostok Agreement. _

Mr. Wood felt that there was a good prospect for the'VladiVostok  .
agreemeht to be effectqaﬁed. ' | | - o

Mr. Wood indicatédxthét there wérevcertainwﬁéry.imporfént>"
questions abbut the Vladivostbk agreement. ‘Fifst, tﬁere was =~
a qﬁestion as to whether the United”States should build.ﬁp to
the levels which are.permittéd by the Vladivostbk.agreemeht;i
It was felt that we ought to take the boéitioﬁ that we woﬁld
not.build up to the levels permittéd uniess the‘Russiéné.showed.

a commensufate build up and showed signs_of passing us.

Mr. Wood estimated that the Rqssiansihavé now some 2400
missiles, none of which have MIRVS on them;- These miSsilés consist
of some 1400 ICBM's, 900 SLBM's, and some 140 bomﬁérs{

He‘indicated that the force levels in a nucléaf sense.on
, both sides were so large és to constitutéAa tremendousv"bverkillv.

It héd been estimated that L00 megatons of nuclear weapons could
- destroy 30% of the population and two-thirds of‘the industrial
capacity of Russia but the United States now has'o?er three times
this amount of megatonage. |

Mr. Wood did feel strongly that we.ought to maintain.abbalahce_i

in nuclear strength with Russia.
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'He also indicated that there was some 7000 tactiCal

nuclear weapons in Europe WthE have no real purpose. In any
large scale combat in Europe/would be difficult to insulate these
tactical weapons. He stated that the only utility they served
was as a deterrent Lo the other side uSing tactical nuclear
weapons but that this deterrent could be maintained even w1th

a substantial reduction in tactical nuclear weapons.

| Mr Wood discussed certain verification problems-that any o
agreement on nuclear arms would. have to deal w1th. He.indicated
that.you could not count tactical nuclear stock piles but that
avrough estimate could be made by looking'atpreactors;;which
could be verified. Heialso indicated that it was possiblepto_
count strategic“delivery vehicles but not:tactical delivery‘
vehicles. He also stated that it was possible to count thed;y
number of'launchers; not the numberrof warheads placed into_';
launchers. | :,y |

The United States currently has some 800 MIRV's with 3

to 14 warheads on them and indicated that the Russians_would have
no way of knowing the actual number of warheads'placed'on a'par—'
ticular missile except through what they might.learn from our .
political system., So too, we could vverify the:number of missilesv
on which they had MIRV's but we would not knowlthejnumber‘of |
warheads mounted thereon. | . :

He stated that any disarmament talks were complicated’by :
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the fact that there were other nuclear poWers."He"stated>£hat,
it was to the‘advanfage‘of the Unitedvstates ts sta& a supér
power in respect to other nuclear countries but'that”this
_'status could be maintained with a reduction in American nuélear»w‘
arms. o R R -,;s ‘ ;_. @,,v

He also stated that he felt the existence.of'nusleaf.-
weapons did detsr.conyéhtional warfare.but that»thisrsame>
deterrént could again exist either with substantial feductibns -
in our nuclear force. | | »7 | i

Mr.'Wood stated that theré are curreﬁtiy in the pipelihe
enough new nuclear weapons to bring us up to the ﬁotal of 10,000 |
within the fairly near future. The Vladivostok agreementvpefmits
the United States to havev18,000 nuclear weapons. A significant
question is whether we should build up to this 18,000 nuclear}'
weapon 1limit or state thst we feel 10,000 weapons is enough;

It was felt'by Mr. Bleckman and by Mr. Wood that Russia
‘would attempt to buildrup to the 1320 MIRVed missiles permitted
under the Vladivostok agreement but it would take some_6 yéars
for is to reach this level, - o ”

Mr. Wood stated that he felt the SALT I_agreément on the
ABM system indicated the military unusability of certain nuclear
weapons and indicated a commitment on both the part of the United
States and Russia to remain vﬁlnerable to an_initial bailistic'

missile attack forever. SALT II, the Vladivostok agreement,
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was a sign of the political unusability §f cértain nuclear,
weapons. It indicated a political.decision to maintain‘sub—
"stantially equal nuclear force on the part of‘thé'Unifed States
and Russia so neither can throw its weight arouhd with én
asymmetry of nuclear power. Mr. Wood indicafed that he flet,
the next step would be to work out a cooperative venture to
.manage the evils of nﬁclear weapdns by-redﬁcihg the absoluté
leveis of them. Perhaps the first StQPV.WOUld be to redQCe 
certain obsolete systems whiCh would symboiicallyvindiéaﬁe
the step being taken to reduce absélutely thé lével 6fbeach

sidet's nuclear forces.

P
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SUMMARY

After a long period of rather steady progress and sense of progress,
the democratic political systems in the Trilateral regions have entered
a more difficult and uncertain phase, particularly in Europe and the
United States. The demands on democratic government have grown, while
the capacity of democratic government seems to have shrunk. How is the
historical situation to be understood? How can our democratic systems
be strengthened and made more effective?

The following is a summary of the regional chapters and of the
conclusions.

EUROPE

Despite their marked diversity, Western European democracies face
the same growing difficulties 'in maintaining an adequate decision-making
capability. They are becoming increasingly non-governable because they
cannot master the very complexity which is the natural result of their
economic growth and political development and because the bureaucratic
means they have traditionally used to maintain social control tend to
foster irresponsibility and consensual breakdown.

The traditional model of government which was built on a subtle
screening of participants and demands has gradually broken down under the
impact of social and economic complexity, the information explosion and
the democratic ethos. Democratic openness now means overload and in-
adequate regulation.

In many Western European states, basic social control has been im-
posed by the state apparatus, rather isolated from the population. When
social control has been traditionally achieved by strong bureaucratic
pressure, as in France or Italy, a democratic consensus has not developed
fully and consensual breakdowns are endemic. An alternative model is
presented by some Northwestern European states, Sweden in particular,
or by Switzerland, where a solid democratic consensus was achieved and the
central bureaucracy held in check. Even here, however, we now find a
drift toward alienation, irresponsibility, and consensual breakdown.
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European integration, ironically, has tended to reinforce national
bureaucratic structures. While problems are more and more regional
in nature, inadequate national bureaucracies harden their hold. The
European Community bureaucracy, which for a time was useful in making
"rational" regional solutions more acceptable, has now lost its role.

. Underlying these- developments in the socio-political systems of Western
Europe are a number of social, economic, and cultural changes. Of great
importance has -been the "explosion" of "social interaction." Concurrently,
citizens are learning to reject and discard traditional hierarchical values
and social control based on them, which attacks a fundamental base of
European government. The media are an important source of disintegration
here. They help break down old barriers to communication and make it
impossible to maintain the cultural fragmentation and hierarchy that was
necessary to enforce traditional forms of social control. Traditional in-
stitutions like the church, the schools and the army are collapsing as
authority structures buttressing social control. Modes of organizing
economic enterprises are under pressure as well. The upsetting of the in-
tellectual world is helping fuel a cultural crisis of great importance,
weakening Western Europe's sense of purpose, capacity to lead and capacity
to govern itself. Traditional conceptions of rationality, with us at
least since the Enlightenment, are being called into question (although
core political beliefs in, for instance, .individual freedom, equality,
and order and efficiency remain rather stable).

Instead of the expected appeasing of societal tensions, economic
growth has exacerbated them in Europe, through the disruptive consequences
of accelerated change, destroying traditional systems of regulation. ’
Inflation, which is an "easy answer" to the tensions of growth, is at
the same time an independent source of disruption which exacerbates con-
flicts and reduces the capacity of groups and societies to act.

It is argued that European political systems are more threatened
than those of Japan or the United States. They have to carry through a
basic mutation in their model of government and their mode of social
control, while facing a crisis from within and a crisis from without..
They certainly have the capacity to meet such a challenge. ' But they
will be extremely vulnerable for a rather long period, and political "re-
gression" is not impossible. Regression to the right is unlikely but one
should worry about a possible regression to the left. The communist
parties which have emerged more and more as the parties of order and
which have been able to maintain their organizational superiority can
provide a serious alternative. Such regression could fit a very strong
tendency in Europe to develop state socialism and bureaucratic control
as the easiest solution to maintaining order in the face of unmanageable
conflicts. . -
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THE UNITED STATES

The 1960s witnessed a dramatic renewal of the democratic spirit in
America. This "democratic surge" has brought a substantial increase in
governmental activity, but also a substantial decrease in governmental
authority. The very vitality of democracy in the United States in the
1960s has thus helped create a "democratic distemper" that raises ques-
tions about the governability of American democracy in the 1970s.

The increase in government activity can be conveniently measured in
terms of governmental expenditures. In response to the internal demo-
cratic surge of the 1960s, we find a massive "Welfare Shift" in govern-
ment expenditures. This is the second marked shift and increase in govern-
ment expenditures in the postwar period, the first being the "Defense
Shift" of the early postwar years, in response .to the external Soviet
threat. Impressive quantitative evidence of both shifts is presented in
the report, along with evidence that both shifts were closely connected
to trends in public opinion. During the 1940s and 1950s, the American
public willingly approved massive programs for defense and international
affairs. During the mid-1960s, public opinion on these issues changed
drastically. Simultaneously, publuc opinion became more favorable to
governmental spending for domestic programs.

The "essence" of the democratic surge of the 1960s was a general
challenge to existing systems of authority, public and private. 1In
politics, the decline in authority of existing systems can be seen in
several major ways.

1. Decline in Public Confidence and Trust in Political Leaders
and Institutions

Marked evidence of this decline is presented by public opinion
polls. The decline, in turn, can be related back to a somewhat earlier
tendency towards ideological and policy polarization. The democratic
surge produced a more active, politically-involved citizenry, which de-
veloped increased ideological consistency on public issues, and which
then lost its confidence in public institutions and leaders when govern-
mental policies failed to correspond to what they desired. This loss
of confidence parallels a decline, evidenced in polls, of the general
sense of "political efficacy" among citizens of the country.

2. The Decay of the Party System

The significance of party as a guide to electoral behavior has
declined substantially. Issue politics has replaced party politics as
the primary influence on mass public behavior. This is true in the
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voting behavior of elected representatives as well. As organizations,
existing parties are losing coherence and strength. It is a "peculiar
paradox" that while popular participation in politics was rising, the
premier organization designed to structure and organize that participation
was declining. One might suggest we are in the midst of one of the
periodic major realignments of American parties, but the new coalitions
are yet to emerge. If political participation is not organized through
the means of political parties, how will it be organized?

3. The Shifting,Balance Between "Government" and "Opposition"

During the 1960s, the central governing institution in the American
political system, the Presidency, declined in power; institutions playing
opposition roles in the system, most notably the national media and Congress,
significantly increased their power. The decline in effectiveness of the
President as the principal leader of the nation was related to the decline
in the effectiveness of leadership at other levels in society and govern-
ment. The absence of'strong'central leadership in Congress (on the Rayburn-
Johnson model, for instance) made it impossible for a President to secure
support from Congress in an economical fashion. The nationwide "informal’
governing coalitions" which have buttressed postwar Presidents, from both
private and public power centers, have substantially disintegrated. The
independence of bureaucratic agencies vis-a-vis the President has inevitably
been strengthened by the growing power of the national media and Congress.

The decline in governmental authority resulting from the "democratic
distemper" in America reduces the capacity of the government to deal with
complex problems. While public expectations rise, problems become more
intractable. Economic nationalism is encouraged. Foreign policy burdens
are resisted. The decline in the governability of American democracy at
home means a decline in the influence of America abroad.

The causes of the democratic surge and distemper in the United States
may be found to some extent in other Trilateral countries as well -- the
revolt of youth, the emergence of post-industrial society. The timing
and nature of the surge in the United States also need to be explained,
however, by distinctive dynamics of the Américan political process. The
roots of the surge are to be found in the basic American value system
and the degree of commitment which groups in society feel toward that
value system. Unlike Japanese society and most European societies, Amer-
ican society is characterized by a broad consensus on democratic, liberal,
egalitarian values. The democratic surge of the 1960s shares many
characteristics with the comparable egalitarian and reform movements of
the Jacksonian and Progressive eras. To this extent, the causes of the
democratic surge in the U.S. would be specific to the U.S. and limited
in duration but potentially recurring at some point "in the future.
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JAPAN

Japanese democracy is not:.in -serious crisis now" and will not be in.
the near future. The future beyond the 1980s is as yet unclear, but -
the general opinion among Japanese "knowledgeables" is that democratic
principles will be maintained and a "Japanese style" democracy developed.

The "governability" of Japanese: democracy should be considered. in
relation to the tasks it faces and: its capabilities for managing them.
Externally, two persistent problems besetting Japan and imposing tasks
on the Japanese. leadership are 1) the:resource vulnerability- and dependency
of the Japanese economy, and 2) the uncertain identification of Japanese -
elites and masses, torn between feeling part of Asia or feeling isolated
in Asia and oriented toward.North America and Western Europe. Although
there are no impending military threats, there are uncertain military
situations (e.g. in the Korean peninsula) which could 1mpose serious
‘strains on’ Japanese leaders.: : :

’Internally, the 1947 Constitution_rests.on very 'solid. foundations
and is a given in Japanese politics.' Its legitimacy may be instrumental.
for the most part, but ‘it continues to-fit the Japanese situation well . .
and no other system, traditional or otherwise, offers seriously compe-
titive attractiveness. . Continuing rule by the Liberal-Democratic- Party
©-(LDP) has been a prominent feature of postwar Japanese politics.: Close :
coordination between the LDP, the elite.corps of the. bureaucracy, and
economic elites has given the govérnment a high capability for policy-
formation. An amazingly wide range of. interests and groups do .find a
place in the loosely-structured LDP, but long-standing LDP rule never-
theless has meant that some groups have been systematically under-
represented and become alienated.from government. The very. looseness
of the LDP makes it ' somewhat unpredictable, and its handling of political
funds opens it to serious ethical attack. The quality of the Japanese: .
bureaucracy is rather high, with its own éspritlgg corps and a strong
technocratic element. -Nevertheless, over the years the bureaucracy has
become "too fused" with the LDP. - Its elite recruitment methods will o
have to change with the flood of university graduates, and the practice:
of recruitment and promotion by ministry has created excessive bureau-
crat1c sectlonallsm and clientism. . .

The mass media in Japan are on the whole a positive factor in' the
maintenance and operation of Japanese democracy:. . They generally exem-.
plify a constructive "opposition spirit,” critical of the government
but within the bounds of "non-partisanship." Higher education is un-- -
dergoing tremendous expansion, but so far without much. impact on politics.
This might change somewhat if. the .job market -for graduates does not
keep expanding rapidly: enough :
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The increasing financial cpaability of the Japanese government has
been buttressed by rapid economic growth. . We are now in a period of
much greater economic uncertalnty, but not yet unmanageablllty. .Japanese
unions have proven no hlndrance to technological progress,,ln return for
guaranteed retraining and jobs. - Even under LDP rule, labor unions have
had major inputs into government activity.

We find important value changes underway~in_Japanese society. Poli-
tical beliefs are changing from submissiveness to authority to active pro=-
testing and demanding of participation, i.e., from "subject" political
culture to "participatory"” political culture. This is related to the
decline of political parties and rise of various voluntary citizens'
movements which prefer protest instead of 1nst1tutlona11zed participation.
If we think of "governability" in terms of a government's capacity to
impose policies unilaterally, then it has decreased in Japan. But if '
these movements are respected and responded to, this could improve the
governability of Japanese democracy in terms of responsiveness and equity.

The attitudes of Japanese about work and life values are changing,
particularly in younger generations. So far, however, Japanese organi-
zations have coped skillfully in maintaining a high level of motivation
to work among employees. The critical point.will come in the early
1980s when accumulated changes of work ethics, attitudes toward life,
and those toward company and union will necessitate correésponding
changes of hitherto established institutions and practices in labor
relations.

Japanese democracy seems to be suffering less from societal and
international changes than democracies in Western Europe or North
America, helped no doubt by a large reservoir of'traditional values.
The influence of the LDP is declining, and it faces the possibility of
losing a majority p051tlon in the Diet. Opposition parties are split,
however. Any alternative coalltlon would not have as high policy-
formation capabilities. It would'certainly bring a weakening of the
Japan-U.S. alliance. ,

Urban, educated voters are of increasing importance in the electorate.
On the whole, they are "floating voters" with a non-partisan, non-extremist
orientation. The Communist Party has.been growing, but does not present a
real threat. It seems to be approaching a ceiling of votes, at least for
the 1970s. It has, pursued "soft" domestic .policies and rather national-
istic foreign policies independent of the Soviet Union and China.

~
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CONCLUSIONS AND PRELIMINARY RECOMMENDATIONS

The quarter century following War War II was a success story of major
proportions for democratic political systems in Trilateral societies. More
recent years, however, have been ones of increased tension and.uncertainty.

Disaffection with and lack of confidence in the functioning of the
institutions of democratic government is widespread in Trilateral countries.
No significant support has yet developed for an alternative image of poli-
tical organization. But this is "consensus without purpose,"” without a
sense of the purposes which inspired democracy or which should now guide
our political development. The system becomes one of "anomic democracy,"
with politics more an arena for the assertion of conflicting interests than
a process for building common purposes.

To some extent the problem may be seen in terms of changing’environ—

ments. A "happy congruence of circumstances" for democracy -- economic
growth, social assimilation, clear-cut international alignments and chal-
lenges -- has faded. Aside from these "environment" changes, however,

many problems have arisen which seem an intrinsic part of democracy itself.
The successful operation of democratic government serves to emphasize them.
The pursuit of the democratic virtues of individualism and equality has
brought a general "delegitimation" of authority. The democratic expansion
of political participation has created an "overload" of demands of govern-
ment. The political competition essential to democracy has intensified,
bringing a disaggregation of interests and the decline and fragmentation.
of political parties. Responsiveness to domestic societal pressures has
encouraged parochialism in international affairs.

At the moment, the democratic political systems of Europe are'under
more pressure than those of North America and Japan. Principal strains
may indeed be receding in the United States, while cresting in Europe, and
pending in the future for Japan (probably in the 1980s).

The task force recommends various "arenas for action" in strengthen-
ing our political systems and securing their democratic foundations. Over-
all, the United States and Western Europe need to restore a more edquitable
relationship between governmental authority and popular control, and Japan
will probably face this necessity in the not-too-distant future. '

1. Effective planning for economic and social development.

The historical record indicates that democracy works best —- indeéd,
that it may only work -- when there is a gradual but relatively constant
increase in the economic well-being of socie@y. The record of the recent
past suggests that each additional increment of economic growth is dis-
tributed so as to provide more benefits to the poor than the previous
increment. Continuing economic growth is thus essential for the achieve-
ment of socio-economic equity. Economic growth without inflation depends
on effective democratic planning, which could be helpful in other areas of
social life as well.
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2. Strengthening the institutions of éoliticai leédership.

In the United States, the strengthening of leadership institutions
requires action with respect to both the Congress and the President. The
imperial Presidency is rapidly disappearing into history, and there is a
need to insuré that the pendulum ‘does not swing too far in the other direc-
tion. A strong Presidency is essential to the effective conduct of foreign
policy, the control of the bureaucracy, and the setting of overall goals
and policies. Proposed legislative restrictions on presidential power
should always be judged by the questlon if the President does not exer-
cise this power, who will? : o

In Japan, the Prime Minister's leadership has been restricted by the
bureaucratic sectionalism of each Ministry. Serious consideration should
be given to strengthening the Prime Minister's leadership through trans-
fer of the Budget Bureau from the Ministry of Finance to the Prime Minister's
Office or to the Cabinet Secretariat, the creation of positions for high
level aides to the Prime Minister, and the reorganization and development
of policy research and coordinating functions in the Cabinet Secretariat
and Prime Minister's Office. : ‘

The European situation is extremely diverse and does not call for
common or even convergent remedies. The French Presidency for the time
being is extremely strong. If there is a problem there, it is to reintro-
duce democratic checks. The Italian government presents almost exactly
the opposite picture. The main effort in Europe should be to reinsert.
democratic debate in administrative procedure and prevent the monopoly"
of expertise by the state bureaucracy. Parliaments should be given much
more expertise, to be able to debate on an equal level with civil servants.

3. Reinvigoration of political parties.

Partisan allegiances, along with party conflicts, have historically
been the bedrock of democracy. If political parties are to remain effec-
tive organizations for aggregating interests and developing political
leaders, they will have to adapt themselves to the changed needs and
interests of electorates in a "post-industrial"” world.

The reinvigoration of political parties requires a diversification
of the sources from which parties raise their funds. Political parties
should not be dependent exclusively upon either individual members or
organized interests or the state for the resources needed to perform.
their functions. They should be able to draw support from all three
sources. : :

4. Restoring a balance between government and media.

Recent years have seen an immense growth in the scope and power of
the media. In many countries the press has taken an increasingly critical
role towards government and public officials. The press has become more
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powerful and less responsible, and significant measures are required to
restore an appropriate balance.

These recent changes in the press-government relationship are perhaps
most clearly marked in the United States, where journalists must discipline
themselves and develop and enforce their own standards of professionalism
or in due course face the probability of regulation by the government.

5. Reexamination of the cost and the functions of higher education.

The 1960s saw a tremendous expansion in higher education throughout
the Trilateral societies. 1In the United States, some retrenchment is al-
ready underway due to slower growth of enrollments and new ceilings on resources
What is needed is to relate educational planning to economic and political
goals. 1In Japan, because of rapid expansion of the tertiary service sector,
there has not yet been a problem of unemployment of university graduates.
Expansion of this sector is not unlimited, however, meaning that some
retrenchment of higher education will be necessary in the future. Euro-
pean higher education, in contrast, needs consolidation and rejuvenation
more than retrenchment. This most important value-producing system in
society works either poorly or at cross-purposes with society.

6. A more active intervention in the area of work.

The area of content of work and work organization is a field where
the deepest resentment and frustration have developed. This is, at the
same time, an area where basic change is becoming possible. New thinking
and experimentation has occurred, which should be widely encouraged.
Governments should support the introduction of new schemes of work or-
ganization through both indirect and direct subsidies.

7. Creation of new institutions for the cooperative promotion
of democracy.

We propose that the Trilateral Commission attempt to secure support
and resources for the creation of an institute for the strengthening of
democratic institutions. The purpose of such an institute would be to
stimulate collaborative studies of common problems involved in the opera-
tions of democracy in the Trilateral societies, to promote cooperation
among institutions and groups with common concerns in this area among the
Trilateral regions, and to encourage the Trilateral societies to learn
from each other's experience how to make democracy function more effectively
in their societies. Such mutual learning experiences are familiar phenomena
in the economic and military fields; they must also be encouraged in the
political field.
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CHAPTER 1

INTRODUCTION

¢

I. The Current Pessimism About Democracy

For.almost a quafter century the Trilaterél ééuntries have shared‘a
tripaftite inferést in military Secﬁrity, ecénomic developm;nt, andlpolitical
democracy. They have co&rdinated théir efforts to provide for their common
défense. .Thef have cooéerated together in the tasks of ecénomic reconstruction,
inéustrial dévélopment,‘éné the proﬁotion éf trade, investment, and welfare
withi; a framework of cbmmon internationai ecoébﬁic institutions and have
brought middie classistatus fo a érowing majorityvof their peoples. In some-
what barallel fashion, tﬁey have, also, eéch in ité own ways, developed and
consélidated‘their oﬁn parficular forms ;f poiiticéi democracy involving
uﬁiversai suffrage, reéul;r eleééions, party éompetition,'freedom of speech
ané assembly. After twenty-five years, if is not sufprising that earlier
éssuﬁptions éﬁd policies relating to ﬁilifary security need to be reviewed
and altered in fhe liéht of the éhanged circuﬁstahces. Nor is'it sﬁrprising
‘thét the poliéies énd institﬁtions of the postwar economic éystem bassed on
the préeminehce of the dollér.are in need.of a dr&stié overhaul. Governments,
after all, haQé tréditioﬁally existed to deal with problems of security and
eééﬁomiés, and ﬁo adapt, individually and‘collecfiQely, their policies in these
aréasﬁto chénging enviroﬁments.

'What is muéh more disturbing becausé it is much more surprising is the
e#tent to wﬁich it appears that the proce;s of éeconsideration must extend
not only to these familiar arenas of governmental policy but also to the
basié insfitutionai framework through whicﬁ governments govern. What is in
do;bt téday are not just the‘ecbnémic ahd miiitary policiés inhéritea

from the past but also the political institutions inherited from



Introduction -2

the past. 1Is political democracy, as it exists today, a viable form of
government for the industrialized countries of Eurcpe, North America, and
Asia? Can these countries continue'td funéfidh-dufing the finalbquarter
ofithe twentietﬁ céntﬁry with thé forms 6f ééliti;al democracy which they
evolved dufihg the thifd quarter of that éeﬁtury?

In recent feafé, acute observers on ailithree‘continents have seen
a bleék futﬁre féf aéﬁoératic éovernment. Befofé leaving office, Willy
:Brandt reportediy.suégesﬁéd that "western Europe has only 20 or 30 more
years of Aemocfacy leftlin it; after fhaf it will slide, engineless and
ruddefless;lunder thé surroundihg sea of dictatorship, énd whether the
dictétion comes frbm a politburo or a junta wiil not hake that much differ-
enée." If Bfifai; continues ﬁo be'unablé td.fégol;é the.seémingly unresolv-
able probiemé of”infiagibn—cum—prospéctive:deéreSsion,>obsérved one senior
British official, ;parliamantary démbéracy wduid ﬁltimately be replaéed by
a dictatorship." "Japanése democracy will collapée," warned Takeo Miki in
his first days in 6fficé; unless méjor reforms can be carried out and "the
peoéle;s confidenée in poliﬁics" be restored. (1) The image which reéurs
in'these ana other.stafements is ohe of the.diéintegration of civil order,
the bréakdown ofvsbcial aiscibline,-the.corruptiog of‘leaders,.and the
alienétion of citizens. Even what have beéﬁ thougﬁt to be the most "civic"
of industrialized societies, have been hela té be‘prey to these disabilities,
as observers speak of the-"Vietnamizatioﬁﬁ of Ameriéa and the "Italianization"
of Britain.

This.pessimism ébout the future of déﬁocracy:has coincided with a
parallel pessiﬁiém aboutlfhe future of eéonémic conditions. Eéonomists have

rediscovered the fifty-year Kondratieff cycle, according td which 1971 (like
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1921) should have marked the beginning of a sustained economic downturn
from which the industrialized capitalist world would not emerge until close
to the end of the century. The implication is that just as the political
developments of the 1920s and 193OS.furnished‘the ironic--and tragic--after-
math to a war fought to make the world safe for democracy, so also the 1970s
and 1980s. might furnish a similarly ironic political aftermath to twenty
years of sustained economic development designed in part to make the world
prosperous enough for democracy.

Social thought in Western Europe and North America tends to go through
Pollyana and Cassandra phases. The prevalence of pessimism today does not
-mean that.this pessimism necessarily is well-founded. That such pessimism
has. not been well-founded in the past also does not mean that it is necessarily
ill-founded at present. A principal purpose of this report is to identify and
to analyze the challenges confronting democratic government in today's world,
to ascertain the bases for optimism or pessimism about.the future of democracy,
and to suggest whatever innovations may seem appropriate to make democracy

more viable in the future.

II. The Challenges Confronting Democratic Government

The current pessimism seems to stem from the conjunction of three types
of challenges to democratic government.

First, contextual challenges arise autonomously from the external environ-

-‘ments in Which démosracies sperate ana are hotqdirectly a product of the function-
ing of deﬁbcratic government itself. The'Czéch gdvernment,vfor instance, is

less demossstic‘today than it might sthsrwise be not because of anything over
wﬁiéh>it haé'any conffsl. A.severeifeversal in foreign rslatibns, sﬁch as either

a military disaster orhdiplomatié humiliation, is likely to.pose a challenge
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to regime stability. Defeat ih war is usually fatal to any system of
government, including a democratic one. (Conversély, the number of

regimes in complex societies which have been overthrown in circumstances
not involving foreign defeat is:extremely small: all regimes, including
democratic ones, benefit from a Law of Political Intertia which tends to
keep them functioning until some external force interposes itself. So
also, worldwide depression or inflation may be caused by factors which

are external to any particular society and which are not caused directly by
the operation of democratic government, and yet they may present serious
problems to the functioning of democracy. The nature and seriousness of
the contextual ‘challenges may vary significantly from one country to another,
reflecting differences in size, history, location, culture, and level of
development. In combination, these factors may produce few contextual
challénges to democracy, as was generally the case, for instance, in
nineteenth century America, or they may create an environment which makes
the operation of democracy extremely difficult, as for instance in Weimar
Germany.

Changes in the international distribution of economic, political, and
military power and in the relations aﬁong the Trilateral societies and
between them and thé Second and Third Worldsvn§w confrént the democratic
societies with a set of interrelated contextual challenges which did not
exist in the same way a decade ago. The problemé of inflation, commodity
shortages, international monetary stability, the management of economic
interdependence amicollectiye military gecuritybaffect all the Trilateral
societiesf They constitgte the critical policy issues on the agenda for

(2) : o .

collective action. At the same time, however, particular issues pose
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special problems for particular countries. - With the most active foreign
policy of any democratic country, the United.States is far more vulnerable
to defeats in that area than other democratic governments, which attempting
less also risk less. Given the relative decline in its military, economic,
andpolitical influence, the. United States is more likely to face serious
~military or diplomatic reversal during the coming years than at any previous
time in its history. -If‘this does occur, it could pose a traumatic shock to
American democracy. The United States is, on the other hand, reasonably well
equipped to deal with many economic problems:which would constitute serious
threats to a resource-short and trade-dependent country like Japan.

These contextual challenges would pose major issues of policy and
institutional innovation under the best of circumstances. 1They arise, however,
. at a-time when democratic governments are also confronted with other serious
problems stemming from the social evolution and political dynamics of their
own societies. The viability of democracy in a country clearly is related

to the social structure and social trends in that country.. A social structure

in which wealth and learning were concentrated in the hands of a very few

would not be conducive.to democracy; nor would a society deeply divided between
two polarized ethnic or regional groups. In the history of the West, industri-
alization and democratization moved. ahead in somewhat parallel courses, although
in Germany democratization lagged behind industrialization.. Outside the West,
in Japan the lag.also was considerable.. In general, however, the development
of cities and the emergence of the.bourgeoisie-diversified the -sources of

power, led to the assertion of personal and property rights against the state,
and helped to make. government more representative of the principal groups in

society. The power of traditional aristocratic_groups hostile to democracy
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tended to decline. Subsequently, democratic trends were challenged, in

some cases successfully, by the rise of fascist movements appealing to

the economic insecurities and nationalistic impulses of lower middle-class
groups, supported by the_remaining traditional authoritarian structure.
Japan also suffered from a reactionary military establishment, against

which the bourgeoisie found themselves too weak to struggle and to be able
to co-exist. In addition, in many countries, communist parties developed
substantial strength among the working-class, advocating the overthrow of
"bourgeois democracy" in the name of revolutionary socialism. The political
and organizational legacy of this phase still exists in France and Italy,
although it is by no means as clear as it once was that communist participa-
tion in the government of either country would necessarily be the prelude

to the death of democracy in that country. Thus, at one time or another,
threats to the viability of democratic government have come from the
aristocracy, the military, the middle-classes, and the working class.
Presumably as social evolution occurs, additional threats may well arise
from other points in the social structure.

At the present time, a ﬁignificant challenge comes from the intellectuals-
and related groups who assert their disgust with the corruption, materialism,
and inefficiency of democracy and with the subservience of democratic govern-
ment to "monopoly capitalism."” The development of an "adversary culture"”
among intellectuals has affected students, scholars, and the media.  Intellectuals
are, as Schumpeter put it, “peop1e>who wield the power of the spoken and the
written word, and one of the touches that aistinguish them from other people
who do the same is the abseénce of direct responsibility for practical affairs." (*

In some measure, the advanced industrial societies have spawned a stratum of
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value-oriented intellectuals who often:devote themSelves—to the derogation
of leadership, the challenging of authority, the unmasking and delegitimation
of established institutions, their behavior contrasting with that of the
also increasing numbers of technocratic and policy-oriented intellectuals.

In an age of. widespread secondary school and university education, the
-pervasiveness of: the mass media, and the displacement of manual labor by
clerical and professional employees, this development constitutes a challenge
to democratic government which is, potentially at least, at least as serious
as those posed in the past by the aristocratic cliques, fascist movements,
and communist parties.

In addition to the emergence of the adversary intellectuals and their
culture, a:parallel and possible related trend affecting the viability éf
democracylconcerns broader changes in social values.. In all three Trilateral
regions, a shift in values is taking place away from the materialistic work-
oriented,. public-spirited values towards those which stress private satis-
faction, leisure, and the need for "belonging and intellectual and esthetic
self—fulfillment.“(ﬂ) These values are, of course, most notable in the
younger generatioan. They often coexist with greater’ scepticism towards

‘political leaders and institutions and with greater alienation from the
political processes. - They tend to be- privatistic in their impact and import.
The rise of this syndrome of values is presumably related to the relative
affluence in which most groups in the Trilateral societies came to share

Adufing the economic expansion of the 1960s.- The new values may not survive
recession and resource shortages.' But'if they-do, they pose an‘-additional
new problem for democratic government in terms of its ability to mobilize

its citizens for the achievement of social and political goals and to impose
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discipline and sacrifice upon - its citizens in order to achieve those goals.

Finally, and perhaps most seriously, there are the intrinsic challenges

to the viability of democratic government which grow directly out of the
functioning of democracy. Democratic government does not necessarily function
in a self-sustaining or self-correcting equilibrium fashion. It may instead
function so as to give rise to forces and tendencies which, if unchecked by
some outside agency, will eventually lead to the undermining of democracy.
This was, of course, a central theme in de Tocqueville's forebodings about
democracy; it reappeared in the writings of Schumpeter and Lippmann; it is

a key element in the current pessimism about the future of democracy.

The contextual challenges differ, as we have seen, for each society.
Variations in the nature of the particular democratic institﬁtions and processes
in each society may also make some types of intrinsic challenges more
prominent in one society than in another. But, overall, the intrinsic threats
are general ones which are in some degree common to the operation of all
democratic systems. The more democratic a system is, indeed, the more likely
it is to be endangered by intrinsic threats. Intrinsic challenges are, in
this sense, more serious than extrinsic ones. Democracies may be able to
avoid, moderate, or learn to live with contextual challenges to their viability.
there is deeper reason for pessimism if the threats to democracy arise ineluct-
ably from the inherent workings of the democratic process itself. Yet, in
recent years, the operations of the democratic process do indeed appear to
have generated a breakdown of traditional means of social control, a de-
legitimation of political and other forms of authority, and an "overload" of
demands on government, exceeding its capacity to respond.

The current pessimism about the viability of democratic government stems
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in largerpart from the extent to_whichvcontextual threats, societal trends,
and intrinsic challenges have simultaneously manifested themselves in recent
years. A gemocrqtic‘system which was not yrackgd by intrinsic weaknesses
stemming frbmlits bwﬁ Séfformanée as ‘a déﬁocraéy'couid‘mﬁch more easily deal
with contextual policy challenges. A system which did not have such signif-
icant demands -imposed upon it by its external environment might be able to
correct the deficienciés ﬁhiéh aroée out of.its 6wn 6perations. It is,
however, the conjﬁncfionrof the policylprobleﬁs afiéing from the contextual
challenges,_the»decay in the‘social>base‘of democracy manifestedrin the rise
of oppositionist intellécfuals and'pfiVatistic yéuth,‘énd the imbalances
_stemminé from the actual operations of democracy itself which make the
governability of democracy a vital ahd,'indeed, an urgent issue for the
Trilateral societies.

This combination of challenges seems to create a situation in which the
needs for longer-term and more broadly formulated purposes and priorities,
for a greater overall coherence of policy, appear at the same time that the
increasing complexity of the social order, increa;ing political pressures on
government, and decreasing legitimacy of government make it more and more
difficult for government to achieve these goals unless the legitimacy of
/government is correspondingly increased. The demands on democratic govern-
ment grow, while the capacity of democratic government stagnates. This, it
would éppear, is the central dilemma of the governability of democracy which

has manifested itself in Europe, North America, and Japan in the 1970s.
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FOOTNOTES

(l)See New York Times, October 7, 1974; The Economist, March 23, 1974,
p. 12; Geoffrey Barraclouyh, "The End of an Era," New York Review of Books,
June 27, 1974, p. 14.

(E)Many of these issues have been dealt with in the reports of other
Trilateral Commission task forces. See particularly Triangle Papers Nos.
1-7, embodying reports on the world monetary system, international cooperation,
North-South economic relations, world trade, and energy.

(E)Joseph A. Schumpeter, Cagitaliém, Socialism, and Democracy (New
York: Harper & Bros., 2d edition, 1947), p. 147.

(4)see Ronald Inglehart, "The Silent Revolution in Europe: Intergenerational
Change in Postindustrial Societies," American Political Science Review, 65
(December 1971), pp. 991ff.
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CHAPTER II

EUROPE

Michel Crozier

I. Are European Democracies Becoming Non-Governable?

The vague and persistent feeling that democfacies have become non-
governable has been growing steadily in Western Europe. The case’of Great
Britain has become the most dramatic example of this malaise, not because
it is the worst but because the U.K., which had escaped all the vagaries
of continental politics, had_always been considered everywhere as the mother
and the model of democratic processes. Its contempora;y troubles seem to
announce the collapse of these democratic processes or at least their in-
capacity to answer the challenges of modern times.

Certainly appearances remain safe in most West European countries but
almost everywhere governing coalitions are weak and vulnerable while alter-
native coalitions seem to be as weak and eventually more contradictory. At
the same time decisions have to be taken whose consequences may be far-
reaching while the governing processes because of the conjunction of contra-
dictory pressures seem to be capable of producing only erratic results.

These difficulties are compounded because of the existence of Europe
as a problem. The whirlpool of each national governing system has more
and more restrained the margin of freedom on which European progress can

be built. The European bureaucracy, which had been for a time a useful

protective device for making rational solutions more acceptable, has now
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lost its role. Contradictions at thg qoverning level therefore tend to grow
while governments are forced to be much more nation-centered and much less
reliable.

Each country of course is substantially different, the first main
characteristic of Western Europe remaining its diversity. But across the
widely different practices and rationalizations; two -very basic character-
istics seem to hold true as regards this basic problem of governability:

- The European political systems are overloaded with participants and
demands, and they have increasing difficulty in mastering the vefy complexity
which is the natural result of their economic growth and political development.

- The bureaucratic cohesiveness they have to sustain to maintain their
capacity to decide and implement tends to foster irresponsibility and the

breakdown of consensus, which increase in turn the difficulty of their task.

1. The cverload cof the decision-making system

Democracies' superiority has often been ascribed to their ba;ic open-
ness. Open systems, howevgr, givg better returns only under certain condi-
tions. They are threatened by»entropy if they cannot maintain or develop
proper regulations. European democracies have been only partially and
sometimes thgoretically open. Their regulations were built on a subtle
screening of‘participants and demand;;vand if we can talk of overload,
notwithstanding the progress made in handling complexity, it is because this
traditional,model of screening and government by distance has.gradually
broken down to the point that thg,necessgry regulatioqs have all but

disappeared.
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There are a number of interrelated reasons for this situation. First
of all, social and economic developments have made it possible for a great
many more groups and interests to coalesce. Second, the information
explosion has made it difficult if not impossible to maintain the tradi-
tional distance that was deemed necessary to govern. Third, the democratic
ethos makes it difficult to prevent access and restrict information while
the persistence of the bureaucratic processes, which had been associated
with the traditional governing systems, makes it impossible to handle
them at a low enough level. Because of the instant information model and
because of this lack of self-regulating subsystems any kind of minor con-
flict becomes a governmental problem.

These convergences and contradictions have given rise to a growing
paradox. While it has been traditionally believed that the power of the state
depended on the number of decisions it could take, the more decisions the
modern state has to handle, the more helpless it becomes. Decisions do not
bring power only; they bring also vulnerability. The modern European
state's basic weakness is its liability to blackmailing tactics.

Another series of factors tending to overload all industrial or post-
industrial social systems develops from the natural complexity which is the
result of organizational growth, systemic intérdependence and the shrinking
of a world where fewer and fewer consequences can be dumped as acceptable
externalities.

Euerean societies not only do not escape this general trend, but they
do not face it with the necessary increase of governing capacities. Politi-

cians and administrators have found it easier and more expedient to give
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up to complexity. ‘They tend to accommodate to it and even to use it as a
gseful smoke screen. One <an give access to more groups.and more demands
without having to say no and one can maintain and expand one's own freedom
of action or in more unpleasant terms one's own irresponsibility.(l)

Beyond a certain degree of complexity, however, nobody can control the
outcomes of one system; government credibility declines; decisions come from
nowhere; citizens' alienation develops and irresponsible blackmail increases
thus feeding back in the circle. One might argue that the Lindblom model

of partisan mutual adjustment would give a natural order to this chaotic

bargaining, but this does not seem to be the case because the fields are
(2)

at the same time poorly structured and not regulated.

One might also wonder why European nations should suffer more complexity
and more overload than the U.S., which seems quite obviously a more complex
system open to more participants. But overload and complexity are only rela-
tive to the capacity to handle them and the present weakness of the European
nations comes from the fact that their capacity in this respect is very much
lower especially since their tradition did not enable them to build decision-
making systems on these premises.

This judgment about the European nation-states' decision-making capa-
bilities may be surprising since European countries like the U.K. and France
pride themselves in having the best possible elite corps of professional
decision-makers, in many ways better trained or at least better selected
than their American counterparts.

The seeming paradox can be understood if one‘accepts the idea that

decision-making is not done only by top civil servants and politicians but
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is the product of bureaucratic processes taking place in complex organiza-
tions and systems. If these processes are routine-oriented, cumbersome,
and these organithions and systems overly rigid, communications will be
difficult, no regulation will prevent blackmail, and poor structure will
increase the overload.

Modern decision-making techniques for all their sophistication do not
seem to have helped very much yet because the problem is political or
systemic and not a technical one.

One of the best examples of their failure has been shown in a recent
comparative study of the way two similar decisions weré made in Paris in
the 1890's and the 1960's: the decision to build the first Parisian subway
and the decision to build the new regional express transit system. This
comparison shows a dramatic decline in the capacity to take rational deci-
sions between the two periods. The 1890's decision gave rise to a very diffi-
cult but lively political debate and was a slow decision-making sequence
but it was arrived at on sound premises financially, economically, and
socially. The 1960's decision was made in semi-secret, without open
political debate, but with a tremendous amount of lobbying and intra-
bureaucratic confligt. Its results, when one analyzes the outcomes, were
strikingly poorer in terms of social, economic and financial returns. It
seems that the elite professiénal decision-makefs backed up with sophisti-
cated tools could not do as well as their less brilliant preaecessors while
the level of technicality of the decision was comparatively certainly not

higher. The only striking difference is the tremendous increase in the
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level of complexity of the system and its dramatic overload due to its

(3)

confusing centralization.
It is true that there are many differences among the European countries
in this respect and one should not talk too hastily of common European con-
ditions. There is quite a strong contrast, for example, between a country
like Sweden, which has deveoped an impressive capability for handling
complex problems by relieving ministerial staffs from the burden of ad-
ministrative and technical decisions and by allocating considerable decision-
making powers to strengthened local authorities, and a country like Italy,
where a very weak bﬁreaucracy and an unstable political system cannot take
decisions and cannot facilitate the achievement of any kind of adjustment,
Nevertheless, one must note that the majority of European countries is
somewhat closer to the Italian model and that Sweden seems to be for the
moment a striking exception. This exception does not seem to be due to the
size or type of problems since small countries like Belgium or even the
Netherlands and Denmark are also victims of overload and complexity due
to the rigidity and complexity of group allegiances and to the fragmenta-

tion of the polity.

2. Bureaucratic weight and civic irresponsibility

The governability of West European nations is hampered by another set
of related problemé which revolve around the general emphasis on bureau-
cratic rule, the laék of civic responsibility, and the breakdown of consensus.
A basic problem is developing everywhere: the oppositioﬁ befween the

decision-making game and the implementation game. Completely different
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rationales are at work at one level and at the other. What is nécessary to
arrive at a decision, the capacity to master a successful coalifion for a
final and finite agreement, ‘is a function of the nature and the rules of
the game of which the decisign is one outcome; since the same participants
are playing the same game for quite a number of other crucial decisions,
the nature\of their game, the members' resources and the power relationships
between them may have as much predictive validity as the substance of the
problem and its possible rational solution. On the implementation side,
however, completely different actors appear whose reference has nothing to
do with the national bargaining and whose game is heavily influenced by the
power structure q?@jby the modes of relationship of the bureaucracy on one
side, and the politico-administrative system in which the decision is to
be implemented on the other. It is quite fregquent that the two games work
differently and may even be completeiy at odds. ‘A gap can therefore exist
between the rationality of the decision-makers and the outcomes of their
activity, which means that collective regulation of human activities in a
complex system is basically frustrating.

Such a mechanism is reproduced and exemplified at the upper political
level where all modern democratic systems suffer from a general separation
between an electoral coalition and the governmental set-up. A completely
different set of alliances is necessary to get an electoral majority and
to face the problems of government. :

One can find these problems in the U.S. and Japan, but they are espe-

cially acute in West European countries because of the fragmentation of

the social systems, the great difficulties of communication and the barriers
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between different subsystems which tend to close up and operate in
isolation. |

Two different modeis, however, are predominant. One, whiéh ﬁas thé
worst consequences on governability, is the bureaucratic model associated
with a lack of consensus. This is the model exemplified eséeciaily by: 
countries like France and Italy where a very sizable part of the eieétorate
will always vote for extremist‘parties of the left and to some egtent of
the right that do not accept the minimum requirements of the democrétic
system. In these countries social control is imposed on the citizens by a
state apparatus which is strongly isolated from the population. éoliticp—
administrative regulations work according to a basic vicious circle: buréau-
cratic rule divorced frém the political rhetoric and from the needs ofi
the citizens fosters amonglthem alienation and irresponsibility which are the
necessary context for the greakdown of consensus that has deveioped. Lack
of consénsus in its turn makes itvindispensable to resort to buréaucratic
rule sincg one cannot take the risk of involving citizens who do not accgpt
minimum rules of the game. |

Generally, when social control has been traditionaliy achieved by
strong bureaucratic preséure, democratic consensus has not developed fully
and consensual breakdowns are endemic possibilities. All European coupgries
retain some of these mechanisms. However, an alternative model is exemgli-
fied in the countries of North Western Europe where'a broad consensus has
been achieved early enough and has been constantly reinforced, thus pre-
venting the state bureaucracy from dominating too exclusively. Sweden

with its strong local decision-making system, with its consensual labor
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management bargaining system, and with its ombudsmen grievances procedure
against the bureaucracy is the best achievement of such a model.

Nevertheless, a ‘general drift towards alienation, irresponsibility,
and breakdown of consensus exists also in these countrieés, even Sweden.’
With the passing of time, group bargaining has become more and more
routiﬁized; i.e., more énd more'bureaucratic, and workers if not citizens
have tended also to feel alienated as in revolutionary Europe.

" In many of these countries like Denmérk, the Netherlands, and the
U.K., the social democratic consensus is breaking down while the rela-
'tionships between gfoups'haVe'become so complex and erratic that citizens
are mere and more frustrated. Politics become divorced from the citizens'
feelings and even also from realify. Vicious circles therefore tend to
develop which bring these countries much closer than they ever were to

the countries of‘continentaI'Europe. 'Even Sweden has been influenced,
(4)

at least on the labor relations side.

3. The European dimension

All these problems_are certainly multiplied by the new dimension of
international problems which has mede Fhe European national state a some-
what obsolete‘enpity.NVOne epuld yery‘weli conceive obviously a Federal
European system which eould rely on strong decentralized local and regional
decision-making systems_redueing thus the overlqad of the top,ythe bureau-
cratic nature of the>intermediary processes, apd citizens' alienation.

But the éresent and past efforts at unification have tended to reinforce
the nation—state‘bu;eaucratic apparatuses»as if against this possible chal-
lenge these traditional nervous centers of European affairs could not help

but harden agéin.
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In this respect Western Europe faces one of its most impossible dilemmas.
Its problems are more and more European in nature but its capacity to face
them relies on institutional instruments of a national and a bureaucratic
nature that are more and more ihadequate but that tend at the same time
to harden their hold on the system.

Personalization of power in Western Europe also has been used in national
and international affairs to fight the bureaucraticventanglements and to
foster citizens' identification when participation could not work. Its
results, however, are always disappointing. Leaders become prisoners of
their image and too vulnerable to act. They become public relations figures,
thus creating a credibility gap and broadening the misunderstanding between
citizens and their decision-making system.

One should not of course overemphasize this general drift towards
irresponsibility and impotence of the European states and of Europe.

Problems are threatening, the capacity to handle them seems to have dimin-

ished, but there are still many areas where most government performances

are satisfactory compared with those of past governments and with those

of the other Trilaterai areas without mentioning the rest of the world.

European éocieties are still very civilized societies where the citizen

is well protedtéd and whose amenities and possibilities of enjoymenf have

not bnly been maintained but extended to a great many more people. They

still suffer less from social disruption and criminaiity than the U.S.
There are growing areas, nevertheless, where governments' capacity

to act and to meet the challenge of citizens' demands has been drastically

impaired. This is almost everywhere the case for secondary education and
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for the universities. This is frequently the case for metropolitican
government, land use and urban renewal. This is becoming prevalent in more
countries for bargaining between groups, income redistribution, and the

handling of inflation.’

II. Social,*Eeonomic and cgltural causes

In ofder eo.understand better these gene;al features of the socio-
political systems of Western Europe, and to be able tc suggest general orienta-
tions fer the.discussien of'possible change, we should first try to concen-
trate on the social, economic and cultural causes of the preseet crises.

Causes and consequences,rhowever, are basically interrelated and it is
impossible'to disentangle them. We will therefore try to focue successively
on some of the majo; preblem areas which can be used for a better under-
standing of the present eituation. |

First of all, we‘will try to assess the general socio-economic context
which can be characterized soeiologically.by the explosion of social inter-
action and economicaily by the disruptive effect of continuous growth.

We wi;l then try to anelyze the general collapse of traditional insti-
tutions whieh may be the immediate background of the crisis. We will then
move on to the p;eblem ofithe cultural institutions, focusing especially
on ehe‘intelleeeuals, edueation, and the media, and will end up by review-
ing a last circumstancial point which has had en acceleratiﬁg impact, the

problem of inflatiop.

1. The increase of social interaction

In every developed country man has become much more a social animal

than before. This may be quite obvious but one should not forget it:
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there has been an explosion of human interaction and correlatively a tre-
mendous ingrease of social pressure. The social texture of human life has
become and is becoming more and;more complex and its management more diffi-
cult. Dispersion, fragmentation, siﬁple ranking have been replaced by con-
centration, interdependence, complex texture. Organized systems have become
tremendously more complex and. they tend to prevailvin a ﬁuch more composite
and complex socialisystem‘over the more simple forms of yesterday.

Because 6f the basic importance of this complex social texture, its
management has a éruéial importanée which raises the problem.of social
control over the individual.

Europé has a very special situation in this respect. It has a long
record of traditional social coﬁtrol imposed upon the individual by collec-
tive authorities, especially the state, and by hierarchicai religious
institutions. Certainly these authorities and institutions had been libera-
lized over thejcenturies since the time of absolutism. Nevertheléés, a
great deal of.association bétweén social control and hierarchical values
still persists, which means that a basic contradiqtion tendsrto reapéear.
Citizens have non-compatible claims. Because they press for more action
to meet the problems they have fb face, they require more social control.
But at the same fime théy resist any kind of social control thét‘is asso-
ciated with the hierarchical véiues they haQe learned to aiécard and reject.

This problem may be general but it is exacerbated in Europe where
social discipline is not worshipped as it is still in Japan and where more

indirect forms of social control have not developed as in North America,
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whose first pionéers had come largely to éscape the heavy hand of the
authoritarian hierarchy pfevailing in their mdfher countries.

European cbﬁntfies therefore have more difficult problems to overcome
to go beyond a certain level of:compléxity ih their politico-administrative,
social and even economic systems.

This ﬁay diffef accordihg to the country, each 6ne having maintained
a very.distinctive coilective system of social control. But each one of
these systems appears now to be insufficient to answer the problems of
" the time.b This is‘as ﬁrue'for thé U.K., which was considerea to have
mastered forever thé art bfvgovernment, as it is for Italy, which could
have been used for a while'as’the'example of stable "non—govérhment." This
is true alsc for the more apparently solid countries, like France, whose
centralized apparatus:seems less and less adequate to manage modern complex
systems'énd becomes theréfore more vulneréble. Germany to some extent
benefits from the deep trahma of nazism, which has forcedrmore basic change
in the management of her social texture, but it is nevertheless under the

same kind of strains.

2. The impact of economic growth

Tpe impact_of economic growth can be better understood in view of these
basic strains. It had been generally‘understdod in the fifties and early
si#ties that economic growth was the necessary and unique problem of Euro-
pean nations. If only their GNP could progress long enough, most of their
troubles as divided non-consensual polities would gradually disappear. This

was so overwhelmingly understood that for a long time the official line of
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the communist parties was to deny the reality of the material progress of
the working class and to argue that capitalist development had brought not
only a realtive but aa absolute decline of workers' income.

Facts had to be accepted finally: that is, the tremendous economic
gains made during the past 20 years by all groups and especially the workers;
but their consequences were to be the opposite of what had been egpected.
Instead of appeasing tensions, material progress seems to have exacerbated
them.

Three main factors seem necessary to account for this paradox. First
of all, as it happens everywhere, change produces rising expectations which
cannotlbe met by its necessarily limited outcomes. Once people know that
things can change, they canpot accept easily anymore ;he basic features of
their condition that were once taken for granted. Europe has been espe-
cially vulnerable since its unprecedented economic boom had succeeded a
long period of stagnation with pent-up feelings of frustration. Mo;eover,
its citizens had been more sophisticated politically and especially vul-
nerable to invidious comparisons from category to category.

A second, more specific, factor has to be taken into consideration:
the peculiar role played by ideology in European working-class politics.
At a simple level it seemed rather obvious that the European revolutionary
non-consensual ideologies of working class parties and trade unions were
associated with the economic and cultural lag that did not allow the
working people a fair share in society's benefits. But ideology is only
partially a consequence of frustration; it is also a weapon for action.

And in the European context, it has remained the most effective available
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instrument’ for mobiliiatidn.-’As:a“conSequence, when ideology declines the
- capacity of the unions to achieve results also declines. 'Or in a ﬁore
subtle way the processes of orderly collective bargaining, even when they
bring results, tend to be also so complex and bureaucratic that they produce
disaffection. Rank and file workers do not recognize themselves in such a
bureaucratic process and- they tend to drift away, which means that the more
trade unions and working class parties accept regular procedures, the weaker
they become as regards their capacity to mobilize their followers and to
put a real pressure on the systém. This is why they have to rediscover
radicalism. This is of course much more true for the Latin countries, which
Lad never before achieved a satisfactory bargaining system, but contrary to
all earlier p?edictiohs and radical drift has been also very strong in
North West Europe. Generally one can cbntend that if workers in a certain
way have become much better intégrated in the global social system, they
nevertheless remain basically frustrated with the forms of bargaining pro-
cesses which do not allow them much participation and that some sort of
radical ideology séems absolutely necessary to enable them to commit them-
selves to the social game. - Theréfore; it is understandable that to the
extent that more progress and change have brought problems, they have had
to come back to their more traditional forms of political mobilization.
This is especially strong in many countries Qhere it can be argued that

A
working groups have not benefited practically from prosperity as well as
they should or could have. Conversely, those countries Qhere blue collar
workers' progress-has been comparatively the greatest and the steadiest,

such as Germany, aré also those whose resistance at the same time to

inflation and to the ideological drift is the strongest.
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A third factor may be even more fundamental. This is the very dis-
ruptive consequence of accelerated change. True enough, change brings more
material results and people have been able to recognize and appreciate their
gains although they might have denied them for a long time. But it is
extremely costiy in terms of disruption. It can never be a harmonious pro-
cess. It means that branches and enterprises decline and even disappear
while others undergo a tremendous growth. It forces people to be mobile
geographically and occupationally. This can be accounted for in terms
of psychological costs. People have had to face a new form of uncertainty,
have been forced to compare their fates more to the fates of other groups.
Tensions therefore were bound to increase.

Moreover, these processes have had a direct and profound impact.on
the modes of social control operating in society. And this is where Europe
has been much more vulnerable than either the U.S. or Japan. In a society
where social control had traditionally relied on fragmentation, stratifica-
tion and social barriers to communication, the disruptive effect of change
which tends to destroy these same barriers while forcing people to communi-
cate, makes it more and more difficult to govern.

This problem has never been so acute in North America, which has
always been on the whole a much more open society; and it is still not yet
as developed in Japan, which has been able up to now to maintain its forms
of social control while undergoing even more economic change.

Wide differences of course persist between the very diverse European
nations. I would argue that Italy and to some extent France have been more
directly perturbed since they had remained more hierarchical in their

5)

social texture.(—
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' But everywhere the individual has lost a great deal of his traditional
frame of referencé and 'has not found a substitute as regards his relation-
ship with the collectivity. Everywhere anomy has increased at least for
young 'people; groups are more volatile and social control much weaker.

At the same time, the direct effect of economic and geographical dis-
ruptions requires proper handling, the impOSition of collective disciplines
which these disruptions make it impossible to generate.(é)

‘A no growth ECOnomy‘is of ‘¢course no solution as the case of the U.K.
has clearly shown. No éountry can isolate itself from general change.
English society may have suffered less disruption than continental countries
‘ but it is now, in counterpart, thé victim of its poor economic performances.
English people may still be individually less tense than people on the con-
tinent, but they are becoming collectively demoralized. Egalitarianism and
" mass participation pressures have increased as they did elsewhere and the
gap between promises and expectations has widened ‘even more, which has led
to repeated and frustrating clashes ‘between the bureaucracy and various
sectors of the general éublic, poorer and poorer government performances:

and widespread feelings of political alienation.

3. The collapse of traditional institutions

The contradiction over sqcial control has been amplified by the near
collapse of the traditional authority structure which was buttressing the
:sbcial control processeg. This collapse is partly.due to the disruptive
effect of change, but it_can also_be viewed as the logical outcome of a

general evolution of the relationship of man to society.
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Everywhere in the West the freedom of choice of the individual has been
increased tremendously. With the crumbling of old barriers everything seems
to be possible. Not only can people choose their jobs, their friends, their
mates, without being constrained by earlier conventions, but they can
drop these relationships more easily and these relationships have changed
nature. People whose range-of opportunities is greater and whose freedom
of change also is greater can be much more demanding and cannot accept
being bound by lifelong relationships. This is of course much more true
for young people. But it has been compounded by the development of sexual
freedom and by the questioning of woman's place in society.

In such a context traditional authority had to be put into question.
Not only did it run counter to the tremendous new wave of individual
assertion, but at the same time it was losing the capacity which it had
maintained for a long overdue time to control people who had no alternatives.

The late sixties have been a major turning point in this respect.

The amount of underlying change was dramatically revealed in the political
turmoil of the period which forced a sort of moral showdown over a certain
form of traditional authority. Its importance has been mistaken inasmuch
as the revolt seemed to be aiming at political goals. What was at stake
appears now to be moral much more than political authority -- churches,
schools, and cultural organizations more than political and even economic
institutions.

In the short space of a few years, churches seem to have been the most

deeply upset. In most of Europe, a basic shift was accelerated which deprived
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them of their pbliticai ana'eveh'mbfal authority over their flock and
within society at large. Thé'Cétholic‘Chuich has been hit the hardest
because it had remained more authoritarian and effective. But the wave
has been a geﬁeral Oﬁe. It has to be observed that'religious feelings
and réligibus needs hold on. They ﬁay even have been reactivated by the
anxieties of our time}’dpinion polls show their pérsistence. Eventually’
churches will be able to use them to regain some of the lost ground.

But in order to succeed they will have to open up and abandon what remains
of their traditional princiélies.

This has been achieved alreadyisiﬁce it can be argued that at a deep
level the authoritarian pattern has just vanished. At a more obvious level
the crisis is much more éppéient within tﬁé hierarchy than among the laity.
Priests are ieévingvfhe éhﬁrcﬁes'ét an incieasihg”rate; they cannot be
replaced and those who sfay do nét:accept'the bureaucratic éuthority of
their superiors and the constraints of the aogma as'Obediently as before.
They are in a position to exact a ﬁuch‘bettef‘aeal; and they get it. Con-
Qersely, they feel'léssscapable of exerting the traditional moral authority
they maintained over laymen. it may be exaggerated to pretend that the
age-old system of moral obligatioﬁs and guidance that constituted the church
has crumbléd; it i's still well alive, but it'has changed more in the last
deéade than duriﬁg the laéf two centuries. Around this changé,'the new
' effetvescéncé.which has develbped may be'analyzed as a proof of vitality.
New rationales may emefgé around"whiéh‘the.system’will‘stabilize. "But it

seeins clear enough already that the traditional model that had been for so



EUROPE - 20

long one of the main‘ideological strongholds of‘European societal structure
has disintegrated. This is certainly a major change for European societies
since such a model provided a basic pattern for the social order and was
used directly and indirectly as a last recourse for buttressing social
control. This had been true even in the so-called "laipist" countries like
France where the Catholic Church was supposed to have only a minority in-
fluence. And the impact qf this basic shift of values will be quite general.
The non-religious milieux, which had maintained similar models of sécial
control despite their opposition to the Catholic principles, will not be
able to resist change better even if at first glance they_seem'less
directly affected.

Education as a moral establishment is partaking of ;he same problem
and may be the first example of this corresponding similarity between
opposing traditions. whatever philosophical influencesrwere exefted over it,
education is in trouble all over Western Europe. It has lost its former.
"sacred" authority. Teachers cannot believe anymore in their "sacred" mis-
sion and their students do not accept their authority as easily as they did
before. Along with the religious rationale for the social order, educational
authority. does not hold true anymore. Knowledge is widely shared. Teachers
have lost their prestige within society, and the closed hierarchical rela-
tions that made them powerful figures in the class room have become unbearable.

Routine makes it possible for the system to work and the sheer necessity
and weight of its functions will maintain it in operation.‘ But the malaise
is’ deep. The dogmatic structure disintegrates; no one knows how to oeprate

without a structure and new forms do not seem to emerge. We are still in
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the time of destructuration where generous utopias still appear to be the
only constructive answers to the malaise.

Higher education which has had its more spectacular revolution may have
revived in part, but it is still in many countries and in many disciplines
in a sort of chaos. European universities do not propose any kind of in-
stitutional leadership. They are no real institutions for their students.
And very few people among their staff will be able to propose positive and
non-ideological models of commitment to values which can be acceptable to
students. This means that the universities' potential cannot be used as a
stimulant for change in society and that young people's energy is easily ..
diverted toward meaningless negative fights.

Other institutions are also, if less severely, perturbed by this
collapse of moral authority.\>Among them the army, at least in its role
of training school for organizational disciplines and as the sumbol and
embodiment of patriotic values, has lost: its moral and psychological
appeal. Defense may be and will be probably more and more entrusted to
professional armies that could remain very well reliable. But the con-
script -army as ‘a school for the citizen and as a model of authority is on
the wane. It has lost all sense of purpose. It feels and it is really .
isolated from the ﬁéinstream of human relationships. And here again
. another stronghold of thé moral fabric of western societies. disappears.

Curiously enough the problem.of authority seems comparatively some-
what ‘less explosive in economic organizations, which had always been con-

sidered the most difficult battlefield of industrial society. Difficulties
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are obvious and they have been reactivated during the upheaval of the late
sixties. Economic sanctions and the visibility of results, however, give
them some acceptable rationale for collective endeavor.

European enterprises as institutions on the whole are nevertheless
weaker than their American or Japanese counterparts.  They lack consensus
over the system of authority as well as over the system of resources allo-
cation and they even often lack enough agreement as regards the rules of
the game in conflict.

These problems have remained more difficult when the social system
has maintained some of its rigid features of a former class society and
when authority is supposed to be imposed from above. This is why the
situation is so much more touchy in Italy and to some extent in France than
in Scandinavia and even Germany where discipline has long been internalized.
One can generally state nevertheless that the problem remains more acute
in Europe than in the U.S. where people have gradually learned newer forms
of social control and in Japan where older forms of social control persist
and readjust to present requirements in a very active fashion.

Two serious series of consequences derive from this relative institu-
tional weakness. First the integration of the working class in the social
game is only partial, especially in the Latin countries and in France.

Second, the weight of the organizational middle classes of middle execu-

(7)

tives and supervisors constitutes a conservative, eventually paralyzing force.

The lack of integration of the working class not only prevents direct

bargaining and understanding, which makes the European enterprise more
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vulnerable, but it is at the root of the widespread reluctance of young
people to accept the humiliating, underpaid lower blue-collar jobs.
European entrepreneurs have found an easy solution to this manpower prob-
lem by turning to migrant workers from Southern Europe, North Africa and
overseas. But this policy, which had been highly successful for a while
and which has fed the industrial development of Western Europe during the
last long boom years, has brought new and difficult problems in the com-
munity life of West European cities, and gradually another factor of
instability has developed, especially since foreign workers in their turn
have begun to question their place and range of opportunities in the system.

Efforts at promoting working class jobs and upgrading and integrating
blue-collar jobs in the mainstream of industrial development usually failed
because of the weight of the hierarchy. And the middle most "hierarchical"
categories have so  far slowed down the modernization of the institutional
fabric of economic organization. Their attitudes furthermore help main-
tain in the European.organizations the rigidity and hierarchical mode of
soclial control that prevents modernization and growth.

Indeed if European enterprises.look more healthy than EuropeanAchurches
and educational systems, this is also because they still rely more on the
old model of social control and one may surmise ;hat they will have to
follow suit, which means probable disruption.

Differences between countries, of course, as we have already pointed
out, remain considerable. Sweden is well ahead in the development of

a new model while Italy is in -a stage of partial disruption.
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4. The upsetting of the intellectual world:

Another basic source of disruption of western societies comes from the
intellectual world. Daniel Bell has rightly pointed out the basic import-
ance of culture in the coming of post-industrial society. Knowledge tends
to become the basic resource of mankind. Intellectuals as a social group
are pushed in the forefront of political-social struggles and the rela-
tionships of the intellectual world to society change radically. But
neither he nor other futurologists have drawn the consequences of such
prognosis as regards the importance and the painfulness of such an on-
going process of change. There is no reason to believe that the contem-
porary cultural revolution will be more peaceful and harmonious than the
industrial revolutions of the past. Behind the reqular aggregate curves
of change there are always quantities of material and moral disruption.

We seem to be as a matter of fact in a real cultural crisis which may
be finally the greatest challenge that confronts our western societies,
especially inasmuch as our incapacity to develop appropriate decision-
making mechanisms -~ the non-governability of our societies -- can be sub-
sumed as an intellectual or cultural failure. Europe in this respect
seems again the most troubled and the most vulnerable of the three areas,
primarily because the strength and centrality of its intellectual tradi-
tion makes it more difficult to move to new models.

The first element of the crisis is the sheer problem of numbers.

The coming of a post-industrial society means in any case a tremendous
increase 'in the numbers of intellectuals, would-be intellectuals and para-

intellectuals. Not only do older intellectual professions develop, but
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but newer ones appear, many non-intellectual professions become intellec-
tualized; and many more people find a way to claim a part in this fashion-
able calling. But of course, the more intellectuals there are, the less
comparative prestige they can‘'get. Here again we come to the central
'paradox. The more central a proféssion becomes, the less prestige and
influence its average member will have as an individual. There would not
be any problem if the socialization and training process would be geared
to the new state of affairs. But people continue to be trained in the

. traditional aristocratic ethos of the prestigious roles of yesterday.
They are thus prepared to expect a completely different pattern of acti-
vities and of relationship with the outside world. Moreover, the cumula-
tive effects of their individual endeavors to promote and modernize their
roles tend to diminish and routinize them.

True enough, new stratification redevelops between those who can really
‘play a leading role and those who have to accept a humbler status. But
this stratification is in turn a factor of malaise, especially since as in
many countries, particularly France and England, the happy few acquired and
maintain their position by restrictive monopolistic practices.

Another factor of malaise comes from the importance of the aristocratic
tradition in Western Europe's cultural world. -According to that tradition,
intellectuals are romantic figures who naturally get a position of pro-
minence through a sort of aristocratic exaltation. This posture is still
well alive and even dominant at a deep level, while intellectuals as -
agents of change and moral guides in a period of fast changes should be

and are effectively in the vanguard of the fight against the olid aristocratic
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style. This means not only that *“he- are working to destroy the privi-
leges that they unconsciously crave, but that many of them do undergo a
basic moral crisis for which a radical stand is often an easy solution.

This internal upsetting of the traditional intellectual roles, whose
new occupants have to discover that they.do not meet the expectations which
had prompted their own personal commitments, is increased, if not multi-
plied, because of the existence of a very strong displacement within the
intellectual world itself. While a long traditior had given the humanities
and traditional SCholarship an honored anu leading position, the new trend
tends to favor those new intellectual professions and discip.ines that
may be more useful for action. The centrality of theoretical knowledge
emphasized by Daniel Bell does not apply to all theoretical knowledge but
only to certain forms of it. The more post-industrial society becomes
intellectualized, the more it tends to displace traditi .al value-oriented
intellectual professions and disciplines to the benefit of action-criented
ones, i.e., those that can play a direct role for policy-making.

Value-oriented intellectuals do not disappear or even decline, however.
They find new rapidly developing openings in the media and more generally
the world of communications. But such a reorientation may be morally
painful since it can be viewed as somewhat debasing.

In any case, the opposition of the two cultures C. P. Snow has described
has shifted very much. It has become a fight between those who play thg
audience, even if it is a protest type, and those who contribute to the

process of decision-making.
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Within such a context one hay better undersfand the very deep moral
crisis of the intellectual world which is a natural crisis of identity in.
~a rapidly changing world where the basic mechanisms of regulation of a
milieu.which has always been extremely sensitive and wvulnerable have been
put severely into.question.

Many other factors, of course, are at play. More generally the cul-
tural world may be considered as a sort of sounding board for the other
forms of malaise of western societies. But one should emphasize that this
sounding board plays a very important, even basic, autonomous role of its
own, first of all because it reinforces the uncertainties and deriving
anxieties it is expressing and, secondly, because it projects on thé
whole of society the crises of identity its members are experiencing.

As a matter of_fact, and notwithstanding the many differences between
- countries, one can clearly recognize a general drift of the art and literary
world toward a protest and even revolutionary posture. Enthusiasm may
come and: go but the general trend has been steady for a good many years.
It has shaped the cultural context in which the younger geherations move.

One should not underestimate the importance of such a prevailing
fashion. True enough, one ‘can correctly dismiss its immediate political‘
influence. One may emphasi ze fhé superficiality of its fashionable aspects.
But it has a meaning and an influence at a deepér level. It is an ex-
pressioﬁ of‘é basic.wéakening of Westerﬁ Eurbpé'é sense of purpose, capa-
city to lead and capacity to govern itself. Aand it is‘at the same time
the source of a pfdfouna‘divorcé between fhe ruling people and the young

talents.
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Even if it does not affect the general public which tends to react
against high brow pessimism, the overall mood of Western societies is deeply
shaped by such a general drift. West European values are not vivified and
rejuvenated in a .convincing way. No model of civilization emerges from
its present day drifting culture, no call for reform and pioneering.
Ritualism, self-pitying and self-debasing postures remain the basic under-
current behind the arrogant radical criticism:that prevails on the surface.
Vague utopias certainly do not counterbalance the stronger apocalyptic
nihilism that forms the basic texture of our vanguard culture. Conversely,
there is no possible dialogue between ruling elites and the new generations.
Fragmentation and stratification which was stifling traditional class
society seems to perpetuate itself through new cultural cleavages.

- Deeper, regulations, of course, may be at work which we cannot dis-
tinguish yet. And it can be argued convincingly that a new blossoming will
follow this long hibernating process. But we must face clearly the fact
that we are in the most vulnerable part of the cycle of change or, better,

of the process of transition to post-industrial society.

5. The mass media

The vulnerability of the cultural world and its importance for the
whole of society is compounded because of the central role it plays in
two basic subsystems of moaern societies: the education system and the
audience-media system.

We have already discussed the problem of education. We would just

like to add that the world of education exemplifies some of the same basic
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contradictions of the world.of culture. The prestige of teachers has de-
creased Qith the tremendous increase of their numbers while their expecta-
tioné are'éﬁili very much influenced by the traditional "liberal" flavor
of their caliing. And theyware even more deeply than other intellectuals
directly confrontéd with the revolution in human relations that perturbs
their traditional mode of social control. At the same time, it has lost
with the cultural drift the stimulating moral.guidance it requires. As a
consequence the transmission of social, political and cultural norms has
been véry deeply perturbed thus feeding back on society as a whole. Al-
ready research results show the amount of the intellectual breakdown and
the value of disorientation that prevails in many sectors of the popola-
tion. People's behavior is not touched.really, but they can no more rely
on‘é coherent rationalization of its context and they feel at a loss to
find hdw fhey relate to society. Anomic rebellion, estrangement from so-
ciety, alienation certainly have dangerously progressed because of this
cultural void.

The audience media system is certainly not as crisis-ridden as the
education sYstem. It has been, however, deeply transformed by the explo-
.sion of communications, the expansion of the field, and the new role
played by value-intellectuals.

Their influence on politics and gévernability, however, 1s much more
direct and they play a most decisive role in the present drift of western
societies. |

FirstVOf;all, they are a very important source of disintegration of the

0ld forms of social control inasmuch as they contribute to the breakdown
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of old barriers to communication. Television has played a major role in
this respect. It has made it impossible to maintain the cultural frag-
mentation and hierarchy that was necessary to enforce traditional forms of
social control. Its impact has been more recent and more difficult than
in the U. S. or Japan because of the much stronger resistance of frag-
mented and stratified societies. Its use is still more differentiated
according to social categories or classes. Nevertheless the strength of‘
its appeal is such thét it has forced a complete change of public and social
life. Not only did it have this direct impact but it also helped indirectly
the press to restructure itself.

The main impact of these changes of course is visibility, even instant
visibility. The only real event is the event that is reported and the
social game consists in creating the media events more than to act real-

istically. This gives journalists a crucial role as gatekeepers of one of

e

the central dimensions of public life.

This has led gradually to a situation where the media have become.an
autonomous power. It is not new to talk about the Fourth Estate. But we
now have come to a crucial change when the profession tends to regulate
itself in such a way as to resist pressure from financial or governmental
interests. This is, of course, extremely different according to the
media. Television, which is heavily influenced in many countries by
governmental control, works of course much less openly than newspapers;
self-reqgulation, however, is everywhere on the increése.

This could be viewed as tremendous progress. But at the same time

these mechanisms of self-requlation of the media tend to be strongly
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hiased. 1If journalists can create events, they have a-structuring impact
on public and social life. And if their basic logic in creating events -

is to reach the widest possible audience,- they will tend to bias the social
game in such a way that public' figures will have to play for this audience
much more than for real outcomes. This has many consequences:

- First of all, the media become a tremendous sounding beocard for the
difficulties and tensions of society. Movements and faéhions take broader
proportions. It is much more difficult to escape the whirlpool of public
relations events and to concentrate on more basic problems.

- Second, media”deprive'governments and to some extent also other

responsible authorities of the time lag, tolerance, and trust that make it

possible to innovate -and to experiment fesponsibly.

- Third, the pressure of the media makes it extremely difficult to
solve a basic dilemma of modern complex systems, which has been brought
to evidence as the counterintuitive effect. — Systems operate in such a
way that very often the general outcome of individual action runs counter
to the will of the actors and to the general intuition one may have in
advance. This institutional characteristic makes it imperative to give
much more importance to systems analyses than to the immediate and apparent
views of the actors, which is evidently the bias of the media. The more. this
sounding board emphasizes the emotional appeal of the actors' "life exper-

ience," especially as biased by the technique of the media, the less easy
it is to force ‘a real analysis of the complex game on which the statesman

must act. "Finally, the emphasis on direct evidence appears to be as loaded

with ideology and manipulation as old style oratory. Journalists' autonomy
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does not lead necessarily to transparency and truth but may distort

deeply the perception of reality.

Here we find again the problem of journalists as intellectuals,

value-oriented intellectuals who tend to be governed by the game of catching
the audience's attention and being responsible therefore for the accelera-
tion of the "cultural drift." This problem may be, in the long run, much
more important than the problems of financial and government interference
which tend to be everywﬁere on the receding side.

In politics, however, the public relations effect is still quite
different from the North American one since the ruling elite and the edu-
cated audience play a major role as a sort of screen. They constitute
the primary audience of the high brow publications, which in turn tend to
structure the problems that will finally reach the broader audience. Public
relations of a public figure will be conditioned by the existence of these
two degrees. This means a very serious buffer against too immediate re-
actions. But this does not mean a suppression of the public relations
distortion, only a transformation of its conditions. At any rate the
pressure for change that is against secrecy and protection of the execu-
tive seems to be on the increase. And the only ready answer to counter-
balance it is the use of bureaucracy for real action which means that
the gap between the decision—making system distorted by public-relations
problems and the implementation system protected but also bound and biased
by the bureaucratic machine requlating mechanisms will tend to increase,
thus triggering constant new waves of frustration and anger ;nd diminishing

the amount of trust people will give to their leadership.
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6. Inflation
Inflation can be considered as a direct result of the non-governability
"of Western democracieé. It is an easy answer to the tensions of growth.

The less a society is capable to face them, the recdier it is to accept
inflation as .a less painful solution. But it is at the same time an inde-
pendent source of disruption which exacerbates conflicts and still diminishes
the capacity of groups and societies to act.

Present day inflation therefore ought to be considered, even if very
briefly, as another independent variable to be analyzed a;-a supplementary
cause of disruption.

It is no wonder that the countries whose social fabric is the weakest,
those whose model of social control is still based on hiefarchy, fragmenta-
tion, and distance, have always been much more vulnerable to inflation.

In the sixties, however, some reasonable sort of equilibrium had been found
according to which the anticipation of growth was reasonably matched with
actual growth while Keynesian policies were stabilizing the system. This
golden age of economics however was shorter in Europe, Germany excepted,
than in North America. In any case now, no country can resist the tre-
mendous pressure of the new world turbulence.

Present day large scale inflation has been for a time remarkably well
accepted. It has had a strong distorting effect on the economic and social
position of  individuals and groups. But its impersonal operation prevents
direct complaint. Furthermore those groups who are usually the loudest
are those who are likely to benefit from the process. One can even claim

that the combination of public feeling, trade union pressure and governmental
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intervention has tended to operate in favor of low salapies. This finally
means that professional salaried middle classes which were certainly privi-
leged have lost some of their advantages, which is not as unfair an outcome
as one would immediately tend to believe.

The problems of inflation, however, change nature when the so-called
two digit numbers seem to become a stable.feature of the economic picture.
The costs seem then more and more unbearable. Not only do distortions
appear, but social relationships become unstable. Lack of trust prevents
the necessary regulation of large and small economic and social subsystems.
More people, moreover, antitipate a crisis and the governments' margin of
freedom is reduced to the lowest level. This is what we observe in the
U.K. and in Italy. Between unemployment and inflation there does not seem
any middie way. Basically, governments appear to be unable to induce
groups who are in strategic position to accept sacrifices. European unity
is not much of a real help since it is much easier for any government to
dump on the outside the consequences of its weaknesses. European coun-
tries' economic foreign policies tend therefore to be on the whole not
only uncoordinated but even erratic.

There are still, however, some positive elements in the picture:
Germany's understanding that it cannot retain its prosperity alone; France's
surprisingly better results; and Franco-German cooperation. While not yet
inspiring for the presently weaker countries, they may be a new point of
departure and, if some success develops, they will play a very important

symbolic role for the development of the new capacities Europe requires.
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Inflation:and its twin evil, depression, make finally the problem of
governability, whose different and complex aspects we have tried to discuss,
an immediate and practical problem. 'And the basic question comes:. are the
European countries ready to meét the challenge of the new situation, to
develop in time of crisis the institutional capacity they could not develop
in time of prosperity?

To make an €ducated guess on this most crucial problem, one must focus
now more closely on the role and structure of political values in present

day Western Europe.

I1TI. The Role and Structure of Political Values

1. The values structure and the problem of rationality

Behind all these governability problems of modern western societies
lie some more basic problems of values. Participation, people's consent,
equality, the right of the collectivity to intervene in personal affairs,
the possible acceptance of authority seem to be the preliminary questions
to debate before giving a reasonable diagnosis and proposing possible solutions.
This seems, however, much too logical to be meaningfully operationalized.
The relationship of values to behavior and especially to institutionalized
behavior is much more complex than it is usually believed, which makes the
interpretation of opinion polls highly questionable.
Above all, there is a wide discrepancy between professed values -- what
" we can get through opinion polls and even attitude surveys -- and. actual
behavior -- what people will eventually do when problems - -force them to

choose. Not only is :here a discrepancy-but the nature, importance and even
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direction of this :discrepancy are difficult to understand and therefore
predict. Shortly before the French students' revolt in May 1968, opinion
polls gave an almost idyllic representation of students' docility, con-
formism, and even satisfied apathy.

However, at a deep and not clearly conscious level, we can surmise
that there is a rationale in people's behavior which is buttressing the
maintenance of the social games and their social and cultural characteristics
and these rationales can be considered as more stable and meaningful value
orientations. These value orientations, however, cannot be put easily ;n
evidence. It will be the task for the new generations of social scientists
to set these problems in more operational terms. But for the moment, we
can only present some hypotheses that cannot be supported by data and
represent only educated guesses which have been elaborated by confronting
the problems to be solved -- governability -- with the institutional pat-
terns and what we know of their evolution and the professed values of people
about them.

In this perspective, the first and more central hypothesis concerns
the concept of rationality and its relationship with the struéture of values.

Western Europe, as the western world generally, has lived during .the
last two or three centuries with a certain model of rationality which has
had a decisive influence on values at least by giving them the basic struc-
ture within which they could be expressed.

This kind of rationality, which can be considered as the most powerful
tool man had discovered for managing collective action, is founded upon a

clear distinction between ends and means and an analytical fragmentation
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of problems within a world that could be considered infinite. Within such
a framework people can define goals according to their preferences (i.e.,
their values). Then society's technical knowledge could provide them with
the necessary {(and sufficient) means to implement them. Every problem

can be redefined in such a way that ends and means may be clearly separate
so that a rational solution could be easily found. Of course, collective
action implies several participants with different orders of preferences.
But in the economic sphere analytical structuring will help sort out single
deciders to whom others will be linked by definite contracgs (into which they
will enter according to their orders of preference). BAnd in the political
sphere democratic procedures organized around the twin concepts of general
will and sovereignty give the rationale for the same logic.

Of course difficulties can arise and they may be (reluctantly) recog-
nized. It will be, therefore, necessary to resort to manipulation, com-
promise, and even coercion in order to arrive at a decision. As regards
the elaboration of decisions, democracy can be viewed as the least evil
as well as the ideal embodiment of rationality. As regards.their imple-
mentation, bureaucratic means are supposed to ensure an accurate and im-
personal compliance. Conflict over ﬁeans may be another worry, but good
leadership and energy will finally overcome the obstacles. If there are
failures, they are due to the weakness of human nature and have to be
tolerated as such.

As a general consequence a stable dichotomy has always persisted
between the ideal objectives which pertain to the logic of values and the

muddy, messy world of reality, which is the realm of unsavory "political"
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deals. But this discrepancy, although perturbing, does not shake this
fundamental model of reasoning. On the contrary, the more ideals may be
compromised in practice, the more idealized and the more worshipped they will
remain in the domain of wvalues.

This system has worked well enough inasmuch as societal change was
slow, the intervention of public authorities rather limited and the frag-
mentation and stratification of society strong enough to ensure a pragmatic
acceptance of social order ‘and established authority.

But once the explosion of communication and social interaction has
disturbed the necessary barriers that made societies more simple and
therefore more manageable, this basic pattern of rationality disintegrates.

First, there is no way to order goals either rationally or democrat-
ically. Furthermore, tﬁe quality and authenticity of preferences and goals
becomes questionable. It is all very well to say that people should choose
according to their preferences. But where do these preferences come from?
The context of influences that is exerted over them appears to be deter-
minant. Manipulation becomes a sort of basic fear which pervades the
democratic creed. At the same time, social sciences begin to question this
preference model by showing how people do not have a priori wants but dis-
cover goals from their experience, that is they learn what they want by
trial and error and implementation schemes. Thus finally ends develop only
through means.

Second, ends to not appear in a vacuum. They are part of structured
universes which encompass means also. Furthermore, they are interrelated

and conflictual. None of them can be pushed very far without interfering
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with other ends. Finally what is end for one individual or one group is
means for other individuals or groups.

Third, the breakdown of barriers means that people participate in
very large structured sets where this unilateral rationality scheme becomes
terribly oppressive. If means accofding to its logic are the domain of
inescapable rational techniques, the 95% or 99% of human beings whose uni-
verse does nhot gb-beyond these "means" do not have the possibility to par-
ticipate in a meaningful way in the government of their daily lives. If
rational techniques can provide the one best solution, they cannot even
discuss the relevance of their experience for the common good.

Fourth, rationality was always tempered by the limits of tradition and
custom, by the fragmentation of the problems. 1If limits disappear, if
therefore rationality'wins too much, if established authority, whether
religious or social, crumbles, rationality explodes; it becomes in a cer-
tain sense irrational.

If we use this too sketchy analysis of the crisis of modern rationality
as a goal structuring scheme to come back to our problem of western demo-
cracies' governability, we can draw a first set of conclusions.

There is no wonder that the concept of rationality has been put into
question. 1Its own success was bound to make‘its contradictions explode.

The cultural and mpral breakdown of the late sixties therefore has expressed
something important for the future. Whatever its vagaries and the dangerous
threats it is presenting against the democratic way of government, it has
above all exposed the illusions of traditional rationality and may help

us learn a new kind of reasoning where professed values will not be the only

guide for moral action.
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The search for a‘broader kind of rationality as well as the search for
new kinds of social and organizational games that can embody it is the major
problem of western societies.

New social and psychological utopias, such as the community drive, the
encounter group philosophy, and the self-government dreams are useful
tools for this search as well as dangerous illusions. Conversely, political
reemphasis of local and regioqal ties may be as well a conservative "retro"
fashion as a necessary axis for the renewal of governmental processes.

European societies, as well as the U.S., partake of this impossiblg
search. They start, however, with a handicap inasmuch as they arevstill much
more involved in the former model of rationality, while the rapidity of
change was destroying the customary protections that were counterbalancing
its rigid use. These difficulties are very much linked with social strati-
fication problems, especially the social gap between the world of decision
and the world of execution and the parallel but non—identiqal gap between

the educated and the non-educated classes.

2. Core political beliefs

If we distinguish core political beliefs from principles of action, one
discovers a rather paradoxical éituation which may be emphasized as one basic
characteristic of our contemporary scene. While those principles of action
- that seemed formerly immutable appear to be deeply shaken; forcing people
to open up to existential bewilderment as regards the meaning of their
action and their social identity, core political beliefs around which changes

had been always hypothesized remain much more stable.
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While people commonly feel that the usual way to achieve goals is not
acceptable any more (one cannot order people around even if one pretends one
can or even does) and while community feelings ceem much more important for
young people than the real content of any goal, the basic tenets of the
democratic and Christian creed are still very much alive and color revolu-
tionary as well as conservative enterprises.

In this respect four clusters of values seem to me as predominant now
as they have been for a long time.

First of all, the freedom of the individual is the cardinal value which
is not only unanimously shared but seems to be rediscovered again by any kind
of new movement whether extremely radical or conservatively religious. It
will be immediately argued that they have widely different conceptions of
freedom. But this is not so sure if one remains at the level of values or
core political beliefs. The only fundamental distinction one can see at this
point is the opposition between the European conception of freedom -- which

is a sort of freedom-from, i.e., emphasizing the inalienable right of the

individual not to be interfered with -- and the American one -- which may
rather be a freedom-to, that is, the inalienable right to take initiatives

and to lead others if they so wish. European freedom-~from antedates poli-

tical democracy and has deep Christian roots. It has different forms ac-
cording to the European country, with some orientation of the more Protestant
countries toward the freedom-to concept, but on the whole there is much

more convergence than one would think across countries and across class

barriers and political groupings.
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Second, equality, whatever its ambiguity and possible threats, remains
a dominant value orientation all over Western Europe. European egalitarianism,
however, shows again a difference from the American variety.

It is still a stratified kind of egalitarianism. People may require
equality with their peers most punctiliously while they may accept inequality
between statuses and strata. Contrary to North Americans, they might be

shocked by differences of treatment that do not recognize people's status

while they would not mind the differences between statuses per se.

Order and efficiency may be more surprising items to put among- the core
political beliefs of West Europeans. One cannot escape being struck, however,
with the importance of these kinds of values in the political process.
Whenever the development of freedom threatens to bring chaos, the demand
for order is immediate, even violent.

It is not a lost or dwindling part of the core political beliefs what-
ever the possible evolution as regards its forms in the direction of more
tolerance. The special West European form of order, however, has a more
social and less juridical connotation.than in the U.S. Things (and people)
have to be put in their proper place for society to operate. Due process
is not the cardinal element of this belief. Furthermore, efficiency may
be added to it inasmuch as it has a legitimating connotation. Order is the
way to achieve efficiency, which is the condition of a well functioning
society. West Europeans still value the good "efficient" scheme more than
the concrete results. Order is.the burden of the white man; efficiency

may be the demonstration of it in a modern rationalized society.
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Finally, I would emphasize dualism as a fourth cluster of core political
beliefs. Contrary to Eastern countries, West Europeans never ‘had a unitary
conception éf'legitimacy. Church and- State opposition antedates modern left-
right conflicts. Group cooperation may be dreamed of as a possible unani-
mous harmony but it has never been practiced without the due protection of
dualism. Free choice can be preserved only if the existence of an oppo-
sition preserved:the independence of the individual who could be otherwise
too dependent on the predominant power to be able to assert his right. All
situations where such an opposition disappears have to be avoided as pater-
nalistic, feudalistic and oppressive. Conflict may be handled most pain-
fully through such dualism. Real conflicts may be stifled and distorted
but one feels that the price is worth paying since prior harmony is always
suspect. This core belief, which is completely foreign to Japan, is widely
shared in North America but the American form of it emphasized checks and
balances more than conflict and dualism.  Absolute power is this conception
is evil and must: therefore be checkedrbut this does not necessarily imply
the division of the citizens. In Europe this division is the center of the
game, and one can tolerate a greater abuse of governmental prerogatives

" since government will be paralyzed by the division of society.

3. The impact of social, economic and cultural changes on the
principles of rationality and on the core political beliefs

Political behavior and political changes do not depend directly on
political values but on the possible learning people can do within the
constraints of the core political beliefs they adhere to and the principles

of rationality they apply.
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What may be then more precisely the impact of social,. economic and
cultural changes over these two kinds of societal dimensions?

All over Western Europe the development of social interaction, the dis-
ruptive effects of cumulative change, the cultural drift and the exposure
of government to media publicity have made it more and more difficult to
maintain social control and to answer the demands of the citizens. Tra-
ditional rationality, therefore, disintegrates. But values, core political
beliefs, are not affected. They may even be reinforced.

On the contrary, the urge for freedom does not level off. It may be
exacerbated by the helplessness of the uprooted individual within a too
complex world and his concomitant blackmailing power over weakened institu-
tions. Not only is the dema?d for freedom exacerbated, but it does not trans-

form from a freedom-from to a freedom-to orientation. The traditional

posture still pays off.

The drive for equality, of course, develops; it may progress from a
narrow categorical frame of reference to a broader one. But basically the
tightness of the social and political game is such that no significant
shift can be expected in a near enough future.

Conversely, the need for order is reactivated by the chaotic aspect of
a generalized blackmailing game. And it is more of a regressive than pro-
gressive kind. No learning seems to take place. As usual people ask freedom
for themselves, order for the others. Even dualism may be reinforced inas-
much as the breakdown of rationality and the weakness of government leaves

the field open for the game of division and opposition.
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What is at stake, therefore, is not the democratic creed and. the
Christian ethos, which-are less directly threatened than they were for
example in the thirties,(gl but the icontradiction between these core poli-
tical beliefs and the principles of action that could make it possible
to implement them.

. ‘Earlier democratic processes had been built on the separation of groups
and classes. They relied as much on institutionalized non-communication
as on democratic confrontation. . Authority was worshipped as an indispensable
means for achieving order although it was rejected as a dangerous inter-
ference with freedom.

Such a model could not stand structural changes that destroy barriers,
force people to compete outside traditional limits, and suppresé the dis-
tance that protected traditional authority. A profdund contradiction
thérefore develops. vPeople ténd to Ery different, more open practices,.
.or are Beingvforcéd into‘fhem, but they cannot stana the tensions these
préctices bfing. .Since they also cannot stand the authority that could
méderate theée teqsioﬁé énd bring baék order 6ver them, é Very resilient
vicious circlevdevéiops. Litfle real learning takes plaéé, authority hides
behindvpublié relations énd cbmplexity, bﬁt éets more vulnerable because
it does not dare to assert itself. And the mére vulnérablelit becomes,
the more ip generates blaékmailing group pressures, the leSs margin it
rétains for mofe résponsibié loﬁger tefm actionvana.the less chances it
stands to regain iegitimacy. |

New patterns’of félerance ahd mutﬁal adjusthént have to be learned

and are in fact being learned to deal with these growing'tensions and the
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chaotic consequences they can have if the easy solution.of inflation dis-
appears. But this cannot take place yet at the level of the values or core
belief system. What we can only hope is that action will anticipate beliefs,
that is, people will learn from experience igstead of obeying already existing
motivations. This kind of learning is perfectly compatible with the core
belief system although it implies somé shift from the freedom-from concept

to the freedom-to concept and the extension of the-traditional narrow egal-
itarianism to broader domains. But it would mean the appearance of new

beliefs alongside the core system. If such learning does not develop quickly

enough, however, there is a growing risk of crisis and regression.

4. Traditional factors as é counterweight

European societies do still live on a seriés of tfaditiénal adjuétments
that are not called‘into éuestion.bécause they are taken for gfantéd: the
persistence of oid forﬁs‘of patronage netwofks which allow due coﬁsideration
to forgotten human factors; symbiotic adjustments‘betweénhoppogéd social
and économic partners according to which conflicts and tensioné aré main-
tained at a workable level; implicit bargaining,arréngeﬁents between éroups
that cannot face each other squarely; implicit consensus on some soft of
professional or work efhic, and so on.

There is, moreovér, a longing and a search for earlier community prac-
tices to be rediscovered'and revived which testify to the need of finding
more roots at a time when the acceleratién of change deétroys the support
as well as the constraints around which man could find meaning. On the
whole, however, Western Europe‘éeems to be worse off théﬁ either Jépan or

North America. Japan still benefits from the existence of a huge capital
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of collective cpaacity it can rely upon. North America does not have this
capital of tradition; but even if it suffers some of the same problems
Western Europe has to face, it has had more time to learn and it benefits
from a lot more slack in its‘eocial and economic system which allows it to
experiment more easily. Western Europe has used up a lot more of its own
reserves than Japan and does not have the learning experience and the'leerning
capacity of the U.s. It should, hterefore, be much more carefﬁl with
whatever resources it has, and invest as much as it can to develop them

and learn neQ patterns of adjustment. It does not have time to wait, it
must iearn and learn as quickly as possible. A uniquely defensive strategy
weuld be iﬁ this respect suicidal because the risk of regression is a very

concrete one. -

S. The risks ef social and political‘regression

Western Europe has kﬁown already a tragie pefiod of regression when the
chaotic and effervescent world born eut ef ﬁorld War I could not face ies
teneions, especially those of the depreseion, and when its needs for order
were met by the recqurse to the fascist and te the nazi regression. Fascism
and nazism can be analyzed as a retufn to older fofms of authority to
restore or impose the indiepensable orde;. This was associated with a
sudden shift in the patterne of behavior feactiveeing those of them which
were closer to earlier t?pes.

Can Western Eurcpe suffer eech_a second setback?

Certainly not in the saﬁe form and in the same direction. There is

little left in the present core beliefs in which to find support. There is
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no strong will, no sense of mission, no real dedication to fight for the
restoration of an earlier moral order; there is npt_sp much will to fight
for capitalism or even for free enterprise as such. No strong movement
can be expected therefore from a right-wing "reactionary" background.

But regression can come also from the left for two converging reasons:
the communist parties have emerged more and'more as the parties of order,
whose leaders are the only ones able to make people work,‘and there has
always been a very strong tendency to develop state socialism and public
bureaucracy interference as the easy solution to manage the impossible,
that is, to maintain order in the face of unmanageable conflicts.

Thése affirmations may seem paradoxical. The communist parties
generally have lost ground or levelled off almost everywhere in Western:
Europe. Their ideology does nto have the same appear any more. It looks
very much like a routinized church whose charisma has partially at least
disappearea. Why shduid such‘sedate and moderate parties be a threat to
democracy juéf at the time they are beginning to réspecf its basic tenets?

The stfength of the present communist parties of Western Europe does
not lie, however; either in their révolutionary appeal or in their elec-
toral capabilities. They must have enough of them certainly. But their
unique superiority is their'organizational one. They are the only institu-
tion left in Western Europe where authority‘is not questioned,twhere‘é
.primitive but very efficient chain of command can manipulate a docile work
force, where there ié a capacity to take hard decisions and adjust quickly,

where goods cén be delivered and delays respected.
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Authority there may be heavy-handed and the close atmosphere it has
maintained over its people has certainly been a brake to its development.
‘Turnover has alwayvs’ been considerable. But. granted these costs, their
machine has remained extraordinarily efficient':and its superiority has
tremendously increased when other major institutions have begun to. dis- -
integrate. There is now:no other institution in Europe, not even the
state bureaucracies, that can match the communist parties' capabilities in
this domain.

True enough as long as the problem of order does not bécome central
they are out of the game, but if chaos. should develop for a long enough
time following a stronger depression, they can provide the last solution.

This is all the more possible since most European countries have always
had a very strong tradition.of state-control and bureaucratic procedures
to substitute for their political systems' weaknesses. While bureaucracy
may be anathema for the majority of people in opinion polls, it is still
.the easy solution for any kind of- problem. This, of course, may be more
true for France and England but. it is also strong in the smaller countries
and Germany, ‘which, while it has moved away from state socialism, still
has a strong background to which one can appeal.

For some of the Western countries nationalizations after years of -
oblivion-and little ideological appeal have become an issue again. In time
of political chaos and economic depression they may appear the last recourse
to save employment and to equalize sacrifices.

In such a situation the communist parties are certainly better trained
to administer the resulting confusion and to restore.order to,leaderless

organizations. They will win then not because of their appeal but by .



EUROPE - 50

default because communists are the only ones capable of filling the
void.

Already they have shown proofs of their capabilities. They have shown
remarkable efficiency in administering cities in Italy and in France;
they have helped to restore order in Italian, French and even German
universities; and they have shown everywhere, even in England, how to
influence key trade unions by using minority control devices.

Their potential, therefore, is much higher at that level than it is
at the electoral or at the revolutionary level. And because of this
potential they can attract experts and professionals of high caliber
and inc;ease their capabilities also on the technical side.

Nevertheless, they do have problems. The most pressing one is the
danger of being coﬁtaminated by the general trends of the societies in
which they have to operate, that is, to be unable to prevent the disinte-
gration of their model of authority.  This is why they take such great
care to maintain their reVolutionary identity. They have been protected
by their minority ghetto-like status and as long as they can maintain it,
their hard core membership has so deeply internalized their so far
successful practices that they can stand the pressure of the environment
for quite a long time.

They have a hard game to play nevertheless. They must be enough in
to be present when high enough stakes come, while remaining sufficiently
out to maintain their organizational capacity.

Their basic weakness of course lies in their difficulty to respect

the freedom—-from belief and their incapacity to accept dualism. Can they

govern and control societies whose core political beliefs are alien to them?
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Would not'they trigger en’extremely strong backlash? It is, of course,
difficult to answer especially since these same societies are in the midst
of a deep transformation which affects with the principles of rationality
the basis of their social game.

Let us just suggest:that if the takeover would be sudden, an anti-
communist backlash would be likely, but if the breakdown would be intensive
and profound~butralso gradual, the communists coming to power could be very

difficult to question.

IV. Conclusions: European Vulnerability

~ This successive review oﬁ some of the major‘European problems of govern-

ability may suffer from an overly pessimistic overtone. By focusing on the
more_intractable problems one is easiiy led to overeﬁphasize contradic-
tions and to give the misleading impression that breakdowns are likely to
occur immediately. |

To presentza more balanced conclusion, we would put these analyses
in a more general perspective. The problems of European sociecies are dif-
ficult to solve, but they are not intractable and European societies, what-
ever their weaknesses, do still possess a lot of resources thet can be
mobilized when wanted. They haye}already shown during the conteﬁporary
period a_usually sﬁrong relilience.and a capacity to adapt, to adjust end
to invenc which had_been quite unexpected. Right now they still.manage
to_maintain:democratic scability against very difficult odds. And during
the past twenty years they have operated a very impressive mutetion that

few observers would have trusted them to accomplish. TIf there was no
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external constraint, there would be no reason to believe they could not
accomplish the second mutation that looks necessary now.

The basic situation therefore that should worry us is not so much
the intractability of the problems and the incapacity of the European
societies to meet the challenge; it is the vulnérability of Europe. All

European nations indeed have to live through the same impossible situation:

they have to operate a basic mutation in their model of government and

their mode of social control while facing at the same time a crisis

from within and a crisis from without.

They have all difference capacities and some of them at first glance
seem more likely to succeed than others. But none of them has the léeway
and resources of the U.S. or the collective capacity of action of Japan.
Furthermore, they are so interdependent that if they can help and emulate
each other strongly they aré partially dependent on the vulnerability of
the Qeakest link in the chain.

The crisis from within revolves, of course, basically around economic
and social instability. Inflation at the rate it has reached increases the
tensions it had alléviated formerly. Its disfuptive effects undermine the
basis of the social bond because of the loss of trust and the impossi-
bility to plan ahead. But too much deflation would force an impossible
. reallocation of resources and/or raise unemployment to an unacceptable
level. Countries are therefore in an impossible vicious circle, which it
is very difficﬁlt for them to break without entéring a deeper depréssion,
and whose risk seems impossible to accept in view of the fragility of

their social fabric.
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Managing such a crisis imposes the need to give priority to short-term
considerations: and makes it all the more. difficult to meet the more basic:
challenge of the necessary mutation of social controls.

This is, of course, compounded by the consequences of the crisis
from without which is not only the crisis of energy and the crisis of
the'balance of payments but the relative .situation of weakness of the
European nations whose welfare is for the first time directly dependent
on outside pressures from non-western powers. Here again the failure
of one or two countries can be managed with the help of fhe strongest,
but if France for example would follow the whole European system would
crumble.

In such a difficult situation, state socialism may appear to be the
easiest solution for some countries, especially the Latin ones, since it
would give workers guarantees and help spread out employment. But such a
course of action, a possibility which must be taken very seriously, would
trigger a period of social chaos in . which the communist parties would
play a decisive role because they would be.the only ones capable of
bringing back order and efficiency.

" This scenario, of course, could not apply to the whole of Europe
but it could quickly spread to Italy, France and Spain, and put an un-
bearable pressure on Germany.. At that time:finlandization would appear
as the least evil.

Such a disastrous drifting of Western Europe is not inescapable.

It is not even likely, but the: fact that the possibility must.be taken

seriously is a measure of the present vulnerability of Europe.
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To prevent it, European nations should try to go beyond their
present dire constraints and face at the same time the challenges of
the future.

First of all, they should try to accelerate the shift away from
their old model of fragmentation, stratification, secrecy, and distance,
which produced an acceptable balance between democratic processes, bureau-
cratic authority and some aristocratic tradition and experiment with more
flexible models that could produce more social control with less coercive
pressure. Such experimentation, which is bound to succeed in the long
run, looks dangerous in the present vulnerable situation when we hesitate
naturally to jeopardize what remains of the old means of social control
as long as one is not sure of the quality of the new ones. TITnnovation
nevertheless seems to be absolutely indispensable. It has to be careful
but it is the only possible answer to Europe's dilemma.

European nations should at the same time try to reorient the trena
of economic growth. They badly need to maintain growth to prevent unem-
ployment and an exasperation of social conflicts, but they cannot maintain
the type of growth of the last years which has brought more and more costly
disrubtions and can be considered one of the important causes of inflation.
A new emphasis on quality, on collective amenities, on a more careful
allocation of space is not impossible. New goals for facing the future
can be given priority: modernizing the education process; improving com-
munity and regional decision-making; establishing more responsible infor-
mation systems; radically changing working conditions and restoring the

status of manual work; developing income maintenance programs; making
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public bureaucracies responsible to the citizens and private bureaucracies
to the consumers.

The diverse baclground and history of the different European nations
can be viewed as. an asset for éucﬁ endeavorsvsinéé‘thére.exists amdng
them a tremendous reservoir of experience and of capable talents. Euro-
pean interdependence/ on the other_hand, forces European nations to face
the imbossible‘problem Qf unity.: A unitgd Europe was for arlong time the
ideaﬁ dream to help>maintain the dfive to overcome the Qﬁtdated modes
of government'that prevailed in the national state systems. But the ad-
vocates of European unity have stumbled toco long on the obstacle of the
central states' nodal power, which the presgnt»crises have reinforced
even more, to maintain hépe for the néar future.‘ |

Investments in a European common capacity remain nevertheless indis-
pensable not only for Europe;s sake but'for’each country's capacity to
overcome its own narrow determinisms. Can they be made in view of the pre-
sent pressure? This may be the most difficulﬁ.question. It may certainly
be heiped in any case by a better appreciation Qf the two other regions
lof the difficu1ty of their partners' problém ahd By‘their willingness to

help sélve it;_
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FOOTNOTES

(l)A famous contemporary French politician well known for his

skillful use of the system when asked what to do with a difficult
problem used to sum up this practice by saying, "let's muddle it up
a little more.”

-
(2)This seems to be one basic weakness of the Lindblom model in
The Intelligence of Democracy: it does not give due attention to the
way the field in which adjustments take place is structured and
regulated. Sensible partisan mutual adjustments take place only within
fields which a minimum of structure and regulation has neutralized.
Chaos will only bring chaos. Good "partisan mutual adjustment” systems
are a construct as is any kind of market.

(3see alain COTTEREAU, Sociologie du Travail. (4) "L'agglomération
parisienne au debut du siécle," 1969, pp. 342-365.

()10 some extent Switzerland might be an interesting exception
which is a lasting testimony to the exceptional strength of its
decentralized local decision-making system.

(E)This proposition is very difficult to substantiate since each
country may rate differently on the diverse categories of a very complex
social universe. One can argue that class differences are still stronger
in England and Germany than in France. It seems however that French
institutions and organizational systems still rely more on hierarchical
mechanisms than their counterparts in England and Germany. The crumbling
of social barriers in any case has been more spectacular in France and
Italy in one of the key areas of modern change, the universities. The
influx of students into these two countries has been much higher in the
sixties than in England and Germany with a concomitant breakdown of social
control.

(&) This is certainly one of the reasons for the development of
inflation which is the consequence of the disruption of traditional social
regulation as much as it is a cause of it.

(7)0One should, of course, add that the economic gains of blue-collar
- workers in these countries have been comparatively much higher, but there
is no point opposing the two series of causes which are intertwined and
do reinforce each other.



EUROPE - 57

(8)

—"James Forrester was the first to use this formula.

(9)One may argue that they are eroded but I personally feel that
they have fewer defenders because nobody attacks them and even more
because everybody agrees so much that they are taken for granted.
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CHAPTER III

THE UNITED STATES*

Samuel P. Huntington

I. The Vitality and Governability of American Democracy

The 1960s witnessed a dramatic renewal of the democratic spirit in
America. The‘predominantitrends of that decadé involved the challenging
of the_authority Qf estab;ished_pqlitical, social, and-econqmic institu-
tions,‘inqreased popular.participatiqp ip”and control over those institu-
tions, a reaction against the concentration of power in the executive
branch of the federal government and in favor of. the reassertion of the
power oﬁfCQngress and of‘sfate_and local.govgrqment, rgnewed commitment.
to the idea of quality on the,par;>of'intellectuals and informed}elites,
the emergence Qf»"public.interest" lobbying groups, increased concern for
the rights of and provisions of opportunities for minorities and women
to participate in the polity apd economy, a pervasive criti¢ism of those
who possessed or were even thought to possess excessive power or wealth.
The sQirit‘of‘protest, the spirit of equality, the impulse to expose‘and_
correctyinequitieswwere abroadrin the_land. The themes of the 1960s were

those of the .Jacksonian Democracy and the muckraking Progressives; they

*This paper deals only with the United States. The omission of Canada

is unfortunate but, in the circumstances, unavoidable for two related
reasons. One, the question of French Canada‘poses very special prob-
lems for the governability_of_Canada. Two, I am not well-informed about
these problems and the constraints of time and resources have not per-
mitted me to inform myself about them

I am indebted to Kevin Middlebrook and Kenneth Juster for‘their efficient
help in the collection of material and data for this paper. '
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embodied ideas and beliefs which were deep in the American tradition

but which usually do not command the péssionate intensity of commitment
which they did in the 1960s. That decade bore testimony to the vitality
of the democratic idea It was a decade of democratic surge, of the re-
assertion of democratic egalitarianism.

This democratic surge manifested itself in an almost endless variety
of ways. Consider, for instance, simply a few‘examples'of this surge in
terms of the two democratic norms of'participation and equality. Voting
participation, which had increased during the 1940s and 1950s, declined
during the 1960s, reaching lows of 55.6% in the 1972 presidential elec-
tion and of 38% in the 1974 midterm election. Almost all other forms éf
political participation, however, saw a significant increase during the
1950s and continuing into the 1960s. An index of campaign activity (re-
presenting the mean number of'campaign acts performed each year) rose
from a low of .58 in the 1952 election to a peak of .83 in the 1960
election; thereafter it declined somewhat and levelled off, registering
.69 in 1962, .77 in 1964, .73 in 1968 but returning to its previous high
of .83 in 1970.(l) The overall picturé is one of a sharp increase in
campaign activity in the 1950s following which it remained on a high
plateau in the 1960s. The Goldwater, McCarthy, Wallace, and McGovern
candidacies mobilized unprecedented numbers of volunteer campaign workers.
In additipn, the Republicans in 1962 and the Democrats subsequently
launched a series of majof efforts to raise a substantial portion of
their cémpaign funds from large numbers of small givers. In 1972 Nixon
and McGovern each collected $13 to $15 million in small amounts from

over 500,000 contributors.
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The 1960s also saw, of course, a marked upswing in other forms of
citizen participation,”in”the form of marches, demonstrations, protest
movements, and "cause" 6fganizations (suchvaé Common Cause, Nader groups,
environmental groups). The expansion of participation throughout society
was reflected in the mafkedly higher’leveis of self-consciousness on the
part of the Blacks, Indiané,'ChiCanés; white ethnic groups, students,
and women, all of whom became mobilized gnd organized in new ways to
achieve what they.cohéidered to be their appropriate share of the action
and of thé rewards. The'résuits of their efforts were téstimony to the
ability of the'Americaﬁ political system to réspond to the pressures of
newly active groups, to assimilate those groups into the political system,
and to incorborate members of those groups into the poiitical leadership
structure. Blacks and women made impressive gains in their representa-
tion in state legiélathres and Congress and iﬁ{l974'the voters elected
two chicanos and one Qoman governors. In a similar vein, there was a
marked expénsion of white-collar unionism and of the readiness and wil-
lingness for Clérical;'technical; and professional employees in publid‘
and pri&até‘bﬁreaucraéiés to assert themselves and to secure prdtection
for their rights and privileges. Previously passive or unorganized
groups in thé:popﬁlétion now embarked on concerted efforts to establish
their claims to opportunities, positions, rewards, and privileges, which
they had ndf cbnsidéfed themselves entitled to before.

In a related and éimiiar fashion, the 1960s also saw a reassertion
of the primacy of equality as a goal in social, economic, and political

life. The meanihg\of equality and'the means of achieving it became
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central subjects of debate in intellectual and policy-oriented circles.

What was widely hailed as the major. philosophical treatise of the decade

(Rawls, A Theory of Justice) defined justice in terms of equality. Dif-
ferences in wealth and power were viewed with increased scepticism. The
classic issue of equality of opportunity vs. equality of results was
reopened for debate. The prevailing preoccupation with equality was well
revealed in the titled produced by social theorists and sociologists over
the course of three.or four years.(z) This intellectual concern over
equality did not, of course, easily transmit itself into widespread re-
duction of inequality in society. But the dominant thrust in political
and social action was all clearly in that direction.

The causes of this democratic surge of the '60s could conceivably
be: (a) either permanent or transitory; (b) either peculiar to the United
States or more generally pervasive throughout the advanced industrialized
world. The surge might, for instance, be the result of long-term social,
economic, and cultural trends which were producing permanent changes in
American society (often subsumed under the heading of the "emergence of
post-industrial society") and which would in due course equally affect
other advanced industrialized countries. Or it could have been the product
of rapid social and cultural change or upheaval in the 1960s which_in
itself was transitory and whose political consequences would hence even-
tually fade, that is, it could have been the product of a transitory pro-
cess of change rather than the product of the lasting results of change
(e.qg., thé rapid expansion of higher education enrollments in the 1960s

rather than the resulting high level of enrollment in higher education).
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In addition, given the .similarities which appeared to exist between the
political temper and movements of the 1960s and earlier periods in American
history, it is possible that the surge could have reflected a peculiarly’
American dynamic working itself out on a recurring or cyclicai basis.
On the other hand, it is also possible that the sources for the democratic
surge were in a transient yet general crisis of the industrialized world
which manifested itself in comparable if different ways in other Tri-
lateral countries. Or, of course, most probable in fact and least satis-
fying in theory, the surge could be the product of a mixture of factors,
permanent and transitory, specific and.general.

Whatever its causes, the consequences of the democratic surge of the
1960s will be felt for years to come. The analysis here focuses on the
immediate -- and somewhat contradictory -- effects of the democratic surge

on government. The basic point is this: The vitality of democracy in the

United States in the 1960s produced a substantial increase in governmental

activity and a substantial decrease.in governmental authority. By the early
1970s BAmericans were.progreésiQely demanding and receiving more benefits
from their éovernment and yet haﬁing ieés‘confidencé in their govérnment
than they had a.decade earlier. And érardéxically; also, this working out
of the democratic-iﬁpulse was associated Qith the shift in the relative
balance in thé politicél system between the decline of the mofe political,
interest—aggregating, "inbut“ inétitutions of governﬁent (most notably,
political partiesvand the Presidency), on the one hand, and the growth

in tﬂe bureaucratic, regulating and implementing, "output" inséitutions

of government, on the other. The vitality of democracy in the 1960s raised
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questions about the governability of democracy in the 1970s. The ex-
pansion of governmental activities produced doubts about the economic
solvency of government; the decrease in governmental authority produced
doubts about the political solvency of government. The impulse of demo-
cracy is to make government less powerful and more active, to incfease its
functions and to ‘decrease its authority. The questions to be discussed
are: How deep are these trends? How can these seemingly contradictory
coursesbe reconciled within the framework of the existing political
system? = What will be the consequences if they are not reconciled? If

a balance is to be restored between governmental activity and governmental
authority, what are the consequences of this restoration for the demo-
cratic surge and movement of the 1960s? Does an increase in the vitality
of democracy necessarily have to mean a decrease in the governability of

democracy?

II. The Expansion of Governmental Activity‘

The structure of governmental activity in the United States =-- in
terms of Both its siée and its content -- went through two major changes
during the quarter century after World War II. The first change, the
Defense Shift, was a respénse to the external Soviet threat of the 1940s;
the secénd change, the Welfare Shift, Qas a response to the internal
democratic surge of thg 19605. The former was primarily the product
of elite leadersﬁip; the latter was primarily the result of popular ex-

pectations and group demands.
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The.year 1948 is an appropriate starting point for the analysis of
these changes in the structure of governmental activity.* By that time
governmental activity had adjusted from its wartime levels and forms; de-
mobilization had been completed; the nation -was setting forth on a new
peacetime course. In that year, total governmental expenditures (federal,
state and local) amounted to 20% of GNP; national defense expenditures
were 4% of GNP; and governmental purchases of goods and services were
12% of GNP. During the next five years these figures changed drastically.
The changes were almost entirely due to the onslaught of the Cold War
and the perception eventually shared by the top executives of the govern-
ment -~- Truman, Acheson, Forrestal, Marshall, Harriman, Lovett -- that a
major effort was required to counter the Soviet threat to the security
of the West. The key turning points in the development of that perception
included Soviet pressure on Greece and Turkey, the Czech coup, the Berlin
blockade, the Communist conquest of China, the Soviet atomic explosion,
and the North Korean attack on South Korea. In late 1949, a plan for
major rearmament to meet this threat was drawn up within the executive
branch. The top executive leaders, however, felt that neither Congress
nor public opinion was ready to accept such a large-scale military build-
up. These political obstacles were removed by the cutbreak of the Korean

. (3)
War in June 1950. —

*In this analysis, governmental activity will be measured primarily in

terms of governmental expenditures. This indicator, of course, does

not do justice to many types of governmental activity, such as regqulatory
action or the establishment of minimum standards (e.g., for automotive
safety or pollution levels or school desegregation) which have major

impact on the economy and society and yet do not cost very much. In ad-
dition, the analysis here will focus primarily not on absolute levels of
governmental expenditures, which obviously expanded greatly both due to
inflation and in real terms, but rather to the relations among expenditures,
revenues, and the GNP and among different types of expenditures.



Usa - 8

The result was a major expansion in U.S. military forces and a
drastic reshaping of the structure of governmental expenditures and ac--
tivity. By 1953 national defense ‘expenditures had gone- up from their
1948 level of $10.7 billion to $48.7 billion. 1Instead of 4% of GNP,
they now constituted over 13% of GNP. Non-defense expenditures remained
stable at 17% of GNP, thus making overall governmental expenditures 28%
of GNP (as against 20% in 1948) and government purchases of goods and
services 22% of GNP (as against 12% in 1948). The gové}hmental share of
the output of the American economy, in short, increased by about 80%

during these five years, virtually all of it in the national defense sector.

‘Table 1

‘Governmental Spending in Relation to GNP

All Govtl. Defense Non-Defense Purchase of Goods

Year Expenditures Expenditures Expenditures & Services
1948 . 20% : © 4% 16% 12%
1953 ' 28 - 13 15 22
1960 27 o 9 18 20
1965 - . 27 7 20 ‘ 20
1971 32 7 25 22
1973 32 6 26 21
1974 preliminary 33 . .6 , 27 22

Source: Economic Report of the President, 1975,
Washington, D.C., 1975.
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j With the advent of the Eisenhower Administration and the end of
the Korean War, these proportions shifted somewhat and then'settled into
‘a relatively fixed pattern of relationships which remained markedly stable
for over a decade.- From 1954 to 1966, governmental expenditures were
usually about- 27% or 28% of GNP; government purchases of goods and services
varied betweeh 19% and 22%; and defense expenditures, with the exception
of a brief dip in 1964 and 1965, were almost constantly stable at 9% to

10% of GNP. : The basic-pattern for this period was in effect:

% of GNP

‘Gévérnmenial expendifﬁfes 28
Défenée expenéitu;es‘ J 9
Non—defehéé.expenditures 19
Géveinméﬁtal puichases of

goods and services - 21

Ih the mid;l9gb;s; however,‘the étabiiity of this patﬁern was seriously
disrupted. The Viefnaﬁ Waiiéausea a minor disruption, reversing tﬁe down-
ward trénd”in”thé defénse”propoiti;n of GNPivisiﬁle in‘1964 and l965land
tempofarily féstdred defen;é to 9%ﬂof‘GﬁP. Tﬁe more significant ana lésting
change was thevérémendous expangion of the non—defensé aétivities of goveiﬁ-
ment. Beﬁwéen 1965.and.l§74, tqfai governmental-expehditures rose from
27% to 33% of GﬁP;'gdveinment;i puréhases of goods énd servicés, én the
other Hahd, whiéh had alsélincieased siﬁultaneous]y with total expenditures
between 194é éﬁd l953,>¢£éngéd énlycmodestly froﬁ 20% in 1965 to 22% in

1974. This difference meant, of course, that a substantial proportion of
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the increase in governmental spending was in the form of transfer payments,
e.g., welfare and social security benefits, rather than additional govern-
mental contributions to the Gross National Product. Non-defense expenditures
which had been. 20% of GNP in 1965 were 25% of GNP in 1971 and an estimated
27% of GNP in 1974. Defense spending went down to 7% of GNP in 1971 and

6% in 1974. Back in 1948, defense spending had been less than 20% of total
governmental spending. At the peak of the defense build-up in 1953 it
amounted to 43% of the total, and during the long period of stable rela-
tionships in the 1950s and 1960s, defense accounted for about 33% of total
govérnmental spending! Under the impact of the Welfare Shift of the late
1960s, however, the defense proportion of total governmental spending again
dropped down to less than one-fifth of total governmental spending, that
is, to the relationship which had prevailed in 1948 before the military
implications of the Cold War had become eviéent.

The extent of the Welfare Shift in the scope and substance of govern-
mental ac£ivity cag also‘be seen by comparing the changes in governmental
expendlgures durlng thé two decades of the 1950s and 1960s. Between 1950

and 1960, total governmental expendltures rose by $81.0 billion, of which
$29.1 billion or roughly 36% wés for defense andllnternatlonal relations.
Between 1960 and 1971, govefnmental expenditures increaséd by $218.1
billion, of which, h@@ever, only $33.4 billion or roughly 15% were ac-
counted for by defénse and international relatioﬁs while expenditures for
domestic programs grew by s$184.7 gillioﬁ. This growth in domestic spending
is also reflected in a cﬁange in the rélative shares of federal, state,

and local governments in total governmental expenditures. In 1960 the
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federal government share of total government spending, 59.7%, was virtually
identical with what it had been ten'years earlier, 60.3%. By 1971, the
relative growth in state and ldcal spending had dropped the federal share
of gbvérnﬁentai expenditprés down to 53.8%”of.total govertméntal ekpenditures.(é)

The:major iﬁcreasés in go?efnmént spending auring the 1960s occurred
in education, sdcial‘secﬁrity and related insurance benefits, public wel-
fare, interest, heaith and hospitals. In 1960, government in the United
States spent about 125% more for defense than it did for education; in
1972 it spent less than 15%. In 1960, defense spending was about four-and-
a half ﬁimes that.for social security; in 1972 it was less than twice as
much. In 1960 ten times as much was spent on defense as on welfare; in
1972 the ratio was less than four to one. Even in terms of federal govern-
ment spending alcone, the same trends were visible. 1In FY 1960, total foreign
. affairs spending accounted for 53.7% of the federal budget, while expendi-
tures for“cash incbme maintenance accouﬁted for 22.3%. In FY l974,.accofd—
ing to Brookings Inéfitution estimateé, almost equal aﬁoﬁnts were spent for
koth these purposes, with foreign affairs taking 33% and cash income main-
tenance 31% of the federal budget.(é) Across the board, the tendency was
for massive increases in governmental expenditures to provide cash and bene-
fits for particular individuals and groups within society rather than in
expenditures designed to serve national purposes vis-a-vis the external
environment.

The Welfare Shift, like the Defense Shift before it, underlined the
close connection between the structure of governmental activity and the

trend of public opinion. During the 1940s and early 1950s, the American
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Table 2

Governmental Revenues and Expenditures for Major Functions
(billions of dollars)

1950 - 1960 1965 1970 1971 1972

Total Revenues $06.7  $153.1 $202.6 $333.8 $342.5 $381.8
Total Egpenditufes 70.3 151.3  205.6 333.0 369.4 397.4
Defense & internatl. 18.4 47.5 55.8 84.3 80.9 79.3 .
Education 9.6 19.4 29.6 55.8 - 64.0 70.0
OASI and other ins. .7 10.8 16.6 35.8: 42.0 46.9
Interest on genl. debt - 4.9 9.3 11.4 18.4 21.7 23.1
Public Welfare , 3.0 4.5 6.4 17.5 20.4 23.6
Health .& hospitals 2.8 . . 5.2 7.7 13.6 - 14.8 17.0
Natural resources 5.0 8.4 11.0 11.5 13.7 14.2

Source: U.S. Bureau of the Census, Statistical Abstract of the
United States: 1974 (Washington: Government Printing
Office, 1974), p.246.
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public willingly approved massive programs. for defense and international
affairs. -When queried as to whether:the military budget or the size of  the
. armed. forces .should be increased, decreased, or remain about tﬁe same,
the largest proportions of.the public almost consistently supported a
. greater military effort. 1In March 1950; for instance, before the Korean
War and the NSC:68arearmanent effort, 64% of the public thought defense
spending should be increased, 7% thought it should be decreased, 24%
thought it ‘should remain about the same. These were typical results of-
the early years of the Cold War. During thie middle and later 1950s,
after defense spending had in fact expanded:greatly, support for still
further expansion eased somewhat. -But ‘even then, only a small minority
of the public supported a decrease, .with the largest group approving the:
existing level of defense effort. - Popular :-support for other 'government
programs,vincluding.all domestic programs and foreign aid, almost always
was substantially -less than support for defense spendin‘g.‘-(9

During the mid-1960s, at the peak of the democratic surge and of the
Vietnam war, public opinion on- these ‘issues' changed drastically. When
. asked in 1960, for instance, how they felt about current defense spending,
18% of. the public said the U.S. was spending too much on-defense, 21% said
too little, and 45% said the existing -level was about right. Nine years
later, in July 1969, the proportion of the public saying that too much
was being spent on defense had zoomed up. from 18% to 52%; the proportion
thinking that. too.-little was being spent on defense had dropped from 21%
to 8%; and the. proportion approving the current level had . declined: from

45% to 31%. This new pattern of..opinion on defense remained relatively
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stable during the late. 1960s and early 1970s. Simultaneously, public

. opinion became more favorable to governmental spending for domestic programs.
When polled in 1974, for instance, on whether spending should be increased,
decreased, or remain about the same for some twenty-three governmental
programs, .the composite scores (where 50 represents maintaining the exist-
ing level) . for domestic programs were all in favor of an increase, ranging
from a score of 51 for welfare programs for low income families up to scores
of 84 and 86 for helping the elderly and developing greater self-sufficiency
in energy. All five foreign affairs programs rated much lower than any
domestic program, with their scores ranging from 39 for total defense
spending down to 20 for military aid for allies. For every foreign affairs
program, the weight of opinion was thus in favor of reduced rather than
higher spending. The overall average score for domestic programs was 70,
for foreign policy and defense programs it was only 29.(1) During the
1960s, a dramatic and large-scale change thus took place in public opinion
with respect ‘to governmental activity.

. S0 far, our analysis has focused.on the relations between governmental
expenditures and GNP and between different types of expenditures. The growth
in expenditures,  however, also raises important issues concerning the rela-
tion between expenditures and revenues, After the Defense Shift, during
the 1950s and early 1960s, governmental expenditures normally exceeded
governmental revenue, but with one exception (1959, when the deficit was
$15 billion), the gap between the two was not large in any single year.

In the late 1960s, on the other hand, after the fiscal implications nf the
Welfare Shift had been felt, the overall governmental deficit took on

new proportions. In 1968 it was $17 billion and in 1971 $27 billion. The
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cumulative deficit for the five years from 1968 through 1971 was $43 bil-

lion. The federal government.was, of course, the principal source of the

overall government deficit. . In nine of the ten. fiscal years after 1965

the federal budget showed a deficit; the total deficit for those ten years

-came.to an estimated $111.8 billion, of which $74.6 billion came in the five
' (8)

‘years from FY 1971 through FY 1975.

The 'excess of expenditures over revenues was obviously one major:
source of the inflation which plagued the United States, along with most.
other industrial countries, in the early 1970s. Inflation was, in effect,
one way of paying for the new forms of government activity produced by the
Welfare Shift: The extent of the fiscal gap, its apparent inevitability
and intractableness, and its potentially destabilizing effects were suf-
ficiently ominous for the existing system to generate a new variety of
Marxist analysis of the inevitable collapse of capitalism. -"The fiscal

crisis of the capitalist state," in James O'Connor's words, "is the inevit-
able consequence of the structural gap between state expenditures and
revenues." As Daniel Bell suggests, in effect this argument represents a
neo-neo-Marxism: ‘the original Marxism:said the capitalist crisis would
result from anarchical competition; neo-Marxism said it would be the
result ‘of ‘war and-war-expenditures,. the garrison state;. now, the most
recent revision, taking into considertation the Welfare Shift, identifies
the expansion of social expenditures as the source of the fiscal crisis

(9)

of capitalism. : ' What the Marxists mistakenly attribute to capitalist

economics, however,.is, in fact, a product of democratic politics.
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The Defense Shift involved a major expansion of the national effort
devoted to military purposes followed by slight reduction and stabiliza-
tion of the relation of that activity to total national product. The
Welfare shift has produced a comparable expansion and redirection of govern-
mental activity. The key question is to what extent this expansion will be
limited in scope and time, as was tﬁe defense expansion, or to what extent
it will be an open-ended,. continuing phenomenon. Has non-defense govern-
mental spending peaked .at about 30% of GNP? Or will it increase further
or, conceivably, decrease? The beneficiaries of governmental largesse
coupled with governmental employees constitute a substantial portion of
the .public. Their interests clearly run counter to those groups in-the
public which receive relatively little in cash benefits from the govern-
ment but must contribute taxes to provide governmental payments to other
groups in society. On the one hand, history‘suggests that the recipients
of subsidies, particularly producer groups, have more specific interests,
are more self-conscious and organized, and are better able to secure access
to the political decision points than the more amorphous, less well-organized,
and more diffuse taxpaying and consumer interests. On the other hand,
there 'is also some evidence that the conditions favorable to large-scale
governmental programs which existed in the 1960s may now be changing sig-
nificantly. The political basis of the Welfare Shift was the expansion
in political participation and the intensified commitment to democratic
and egalitarian norms which existed in the 1960s. Levels of political
participation in campaigns have leveled off, and other -forms of political :

participation would appear to have declined. Some polls suggest that the
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public has become more conservative :in its attitudes towards government
generally - and more hostile towards governmental spending in particular.

In 1972, for instance, for the first ‘time, as many liberals as conserva-

tives .agreed with the proposition that government "is too big. At the

same time, liberals .continued to be heavily in favor.of new government pro-
grams, 'such as national; health insurance, and which conservatives opposed. If,
however, the general scepticism about what government can accomplish re-

mains a significant component of public opinion, the pattern of governmental
activity which the Welfare Shift produced by the early>l9765 could well

‘remain relatively stable for the immediate future.

IITI. The Decline in Governmental Authority

1. The Deﬁoe;atic Challenge to Autho#ity‘

The esseﬁce of tﬁe democratic ;urgé ofréhe 1960s was a éeneral chai-
1enge.to existiﬂg s?stéﬁs of authority, éublic and private | in one form
or aﬁothef, thiSZEhéllgnge manifested itself in the éamily, the uniQersity,
business, éublié éﬁd private asso&iations,‘politics, the governmental
bureaﬁcracy, fﬁé military sefvices. ééople no loﬁger felt fhe saﬁe com-
pulsién to obé? fhosevwhom.they had previously considered superior to
themsélves in>ége, rank, statué, experﬁise, cﬁaréctef; or talents. Within
most organization§, discipline eased and differences in étaﬁus became
blurrgd. ﬁach group claiﬁedbits right té particibate equally -— and perhaps
moré thén equaliy -- in the decisions which-éffécted itself. Morerpre—‘
cisely, in American séciety,‘authority had beeﬁ commonly 5ased on; or-
gaﬁiéa£ional poéition,‘economié wealth, specialized expergise,ylegél
coﬁpetence, éf electoral repreéentativéness. Authority bésed oh hier—

archy, expertise, and wealth all, obviously, ran counter to the democratic
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and egalitarian temper of the times, and during the 1960s, all three came
under. heavy attack. In the .university, students, who lacked expertise,
came to participate in the decision-making process on many important issues.
In the government, organizational hierarchy weakened, and organizational
subordinates more readily acted to ignore, to criticize, or to defeat

the wishes of their organizational superiors. In politics generally,

the authority of wealth was challenged and successful efforts made to in-
troduce reforms to exposé and to limit its influence. Authority derived
from legal and electoral sources did not necessarily run counter to the
spirit of the times, but when it did, it too was challenged and restricted.
The commandments of judges and the actions of legislatures were legitimate
to the extent that they promoted, as they often did, egalitarian and parti-

cipatory goals. "Civil disobedience," after all, was the élaim to be
mofally‘riéht in Aiéoﬁeying é léw which was morally wroné. It implied that
the morél value of iaw—abiding b;havior in a society depeﬁded upon what

was in the laws, not on‘the érocedural dﬁe process by which they were
enacted. finally, electbral legitimacy was, obviously, most congruent

with the démécratic surge, but even so, it‘too at times was questionéd,>

as thé value of "cafegorical" représenfativeﬁess was eievated to chal-
lenge the pfinciple of electoral represeﬁtati?eness.

The quéstioniﬁg of aﬁthority pervaded society. 1In politics, if
manifeéted itself‘in a aecliné in public confidence and trust in poli-
tical léaders éﬁd ihstitutions, a reduction in the‘power and efféctive-
ness of political iﬁstitutions such as the poli£iéal parties ana Presidéncy,
a new iﬁpoftaﬁce for thé ";dversary“ ﬁedia and “critiéal“ in£elli§entsia
in qulic affairs, and.a weakening of the'coherence, purpose, and self-

confidence of political leadership.



USA - 19

2. .Decline in ‘Public Confidence and Trust

In a democracy, the authority of governmental leaders and institutions
presumably .depends "in ‘part-on the extent .to which the public has confidence
and trust. in those institutions.and leaders.- During the 1960s that confi-.
dence' and.trust declinéd markedly. in the United States. That decline can,
in turn, be related back to a somewhat earlier tendency towards ideological
and policy polarization which, in turn, ‘had its roots in the. expansion of
political participation in the late 1950s and early 1960s. The democratic
surge  involved: a more politically active citizenry, which developed increased
-ideological consistency on public issues, and which then lost its confidence
in éublic institutions and leaders when governmental policies failed to
correspond to what they.desired. . The sequence and direction of these
shifts in public opinion. dramatically illustrates how the vitality of
democracy in the 1960s (as manifested in increased political participation)
produced problems ‘for. the governability of democracy.in the 1970s  (as
"manifested in the :decreased public confidence in government).

During the 1960s public opinion. on major issues of ‘public policy:
tended to become more polarized.and ideologically structured, . that is,
people tended to hold more consistent liberal or conservative attitudes
on public policy issues:  Between 1956 and 1960, for instance, an index of
ideological consistency for the average American voter hovered about .15;:
in 1964 ‘it more than doubled to .40 and remained:at similar levels' through
1972.(l9’ Thus, the image of:the American voter as independently making
up his mind in ad hoc fashion on "the merits" of different issues became

rather far removed from actuality-
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This pattern of developing.polarization and ideological consisﬁency
had its roots in two factors.: First, those:who are more active in politics
are also more likely to have consistent and systematic views on policy:. :
issues. The increase in political participation 'in the early 1960s was
thus followed by heightened polarization of political opinion in the mid-
1960s. . The increase in polarization, in turn, often involved higher levels
of group consciousness (as among blacks) which then stimulated more political
participation- - (as in the white backlash).

Second, the polarization was clearly related to the nature of the
issues which became the central items on the political agenda of the mid-
1960s. The three major clusters of issues which then came to the fore
were: social issues,; such as use of drugs, civil liberties,; the role. of
women; racial issues, involving integration, busing, government aid to
minority groups, urban riots; military issues, involving primarily, of
course, the war in Vietnam but also the draft, military spending, military
aid programs, and the role of the military-industrial complex more generally.
All three sets of issues, but particularly the social and racial issues,
tended to generate high correlations. between the stands which people took
on individual issues and their overall political ideclogy. On more strictly
economic issues, on the other hand; ideology was a much less significant
factor. . Thus, to preduct an individual's position-on the legalization of
marijuana or school. integration or the size of the defense budget, one
would  want to ask him whether he considered himself a liberal, a moderate,
or a conservative. To predict his stand on federally financed health in-

. . (11
surance, one should ask him whether he was Democrat, Independent, or Republican. i)
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This polarization over issues in the mid-1960s in part, at least,
explains the major decline in trust and confidence in government of the
later 1960s. 1Increasingly, substantial poftions Qf the American public
took more extreme positions on policy issués{ those who took more extreme
positions on policy issues, in turn, tendea tc become more distrustful of
government.(lz) Polarization over issues generated distrust ébout govern-
ment, as those who had strong positions on issues became dissatisfied with
the ambivalent, compromising policies of government. Political leaders,
in effect, alienated more and more peéple by attempting to please them
through the time-honored traditional politics of compromise.

At the end of the 1950s, for instance, about three-quarters of the
American people thought that their governmént was run primarily for the
benefit of the people and énly 17% thought that it primarily responded to
what "big interests" wanted. These proportions steadily changed during
the 1960s, stabilizing at very different levels in the early 1970s. By
the latter half df 1972, oniy 38% of the population thought that.govern-
ment was "run for the benefit of all the people" and a majority of 53%
tﬁought that it was "ruh by a few big interests looking out for themselves."
(see Table 3.) 1In 1959, when asked what they were most proud of about
their country, 85% of Ameriéans (as compared to 46% of Britons, 30% of
Mexicans, 7% of Germans, and 3% of Italians, in the same comparative sur-
vey) mentioned their "political institutions." By 1973, however, 66% of
a national sample of Americans said that they were dissatisfied by the

(13)

way in which their country was governed. In similar fashion, in 1958,

seventy-one percent of the population:felt.that they could trust the



Table 3

Government Run by Few Big Interests or for Benefit of All

1958 1964 - 1966 ~ 1968 1970 1972-Pre  1972-Post

For benefit of all  76.3%  64.0% 53.2% 51.2% 50.1%  43.7%  37.7%
Few big intefésts E 17.6  28.6  33.3  35.5  40.8 8.8,  53.3
Other, depends 1.0 4.0 6.3 4.8 5.0 2.5 2.5°
Dpn't know » 5.1 3.5 7.2 4.5 4.1 5.1. | 6.5

Questions: (1) 1958: Do you think that the high-up people in government give

Source:

everyone a fair break whether they are big shots or just ordinary
people, or do you think some of them pay more attention to what
the big interests want?

(2) Other years: Would you say the government is pretty much run by

a few big interests looking out for themselves or that it is run
run for the benefit of all the people?

University of Michigan, Center for Political Studies, election surveys.

ZZ - ¥sn
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government in Washington to do what was right "all" or "most" of the

time, while only 23% said that they could trust it only "some" or "none"
of the time. By late 1972, however, the percentage which would trust the
national government to do what was rigﬁt all or most of the time had de-
clined to 52%, while that which thought it would do what was right only
some or none of the Fime had doubled to 45%. (See Table 4.) Again, the
pattern of change shows a high 1evei of confidence in the 1950s, a sharp
decline of confidence.duringifhe 1960s, and a leveling off at much reduced
levels of confidence in the e“airly 1970s.

The precipitous'decline-i; pubiic confidence in their leéders in the
latter part of the 1960s aﬁd the leveling off or partial regtoration of
confidence in the eafly l970§ cén also be seen in other data wﬁich permit
some comparison between atﬁiéudes tdwards govefnmeht and other major
institutions in society. Betwéen 1966 and 1971 *the proportion of the
population having a hgreat.déal of confidence" in the leaders of each
of the major governméhtal insti;utidns was cut in half. (See;Table 5.)
By 1973, however, pubiic cdnfiaénce in the leadership of the Congress,
the Supreme Court, and the'military had begun to be renewed from the lows
of two years earlieré Confideﬁce in the leadership of the executive
branch, on the other hand, was -- not surprisingly -- at its lowest point.
These changes of attitudes toward governmental leadership did not occur
in a vacuum, but were part of‘augenera1 weékening of confidence in insti-
tutional leadership.i‘The leadership of the major non-governmental insti-

tutions in society who had enjoyed high levels of public confidence in the



Table 4

Trust in the National Government

1958 1964 1966 1968 1970 1972-Pre  1972-Post

Just abagt always 15.9% | 14.3% 16.9% 7.3% 6.5% 6.8% 5.3%
Most of the time 57ll 62.3 48.2 54.2 47.3 45,3 47.8
Some of the time 23.4  21.9 23;2 36.4  44.2 45.1 44.3 -
Almost néver - - 2.5 | 2 .3 .5 | .6
Depends - . - 1.3 - - . - : -
Don't knbw | 3.6 1.5 2.9 2.0 1.7 2.2 v 2.1

Question: How much (of the time-1958, 1964) do you think we can trust the government
in Washington to do what is right - just about always, most of the time,
or only some of the time (or almost never - 1966)7?

Source: University of Michigan, Center for Political Studies, election surveys.

pZ - ¥sSn
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Table 5

Proportion of Public Expressing "Great Deal of Confidence"
in Leadership of Institutions

Change
1966 - 1971 1972 1973 1966-1973
Government
Federal executive ~ 41% 23% 27% 19% -22
Congress - 42 19 21 29 -13
Supreme Court’ 51 23 28 - 33 -18
Military ' 62 27 35 40 =22
Social Institutions
Major companies 55 27 27 2% -26
Organized labor 22 14 15 20 -2
Higher education 61 27 33 - 44 -17
Medicine o 72 - 6l 48 57 -15
Organized religion 41 27 30 36 -5
Press B 29 - 18 18 30 + 1
Television news 25 22 17 41 +16

Question: As far as people running these institutions are concerned,
would you say you have a great deal of confidence, only
some confidence, or hardly any confidence in them?

Source: Louis Harris and Associates, Confidence and Concern: Citizens
View American Government. Committee Print, U.S. Senate,
Committee on Government Operations, Subcommittee on Inter-
governmental Relations, 93d Congress, lst Session, December 3,
1973. R '
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mid-1960s —-- such as large corporation, higher educational institutions,
and medicine -- also suffered a somewhat similar pattern of substantial
decline and partial recovéry. Significantly, only the leadership of the
press and tgievision news enjoyed more qonfiden;e in 1973 than they had

in 1966, and only in the case of television was the increase a substantial
and dramatic one. 1In 1973, the institutional leaders, in which the public
had the greatest degree of confidence, were, in declining order of confi-
dence: medicine, higher education, television news, and fhe military.

The late 1960s and early 1970s also saw a significant decline from
the levels of the mid-1960s in the sense of political efficacy on the part
of large numbers of people. 1In 1906, for instance, 37% of the people be-
lieved that what they thought "doesn't count much anymore"; in 1973, a
substantial majority of 61% of the people believed this. Similarly, in
1960 42% of the American public scored "high" on a political efficacy
index developed by the Michigan Survey Research Center and only 28% of
the population scored "low." By 1968, however, this distribution had
changed dramatically with 38% of the people scoring "high" and 44% of

w(14) This decline in political efficacy co-

the population scoring "low.
incided with and undoubtedly was closely related to the simultaneous
decline .in the confidence and trust which people had in government. As
of the early 19705, however, the full impact of this change in political
éfficacy upon the Qvérall level of political participation had only par-
tially begun to manifest itself. |

In terms of traditional theory about the requisites for a viable

democratic polity, these trends of the 1960s thus end up as a predominantly
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negative but still mixed report.. On the one side, there is the increasing
distrust and loss‘of confidence in government, the tendencies towards
the polarizefion:cf opinion, aﬁd the aeclinicg sense of policical efficacy.
On the. other side, there is the early rise in political participation over
p;evious levels. As we have suggested, these various tren&s may well all
be interreleted. The increases iﬁ participation first occurred in the
1950s; these we;e fcllowed by thelcolarization over racial, social, and
military issues ic tﬁe mid-i960s;‘this, in tgrn, was followed by the de-
crease in confidence ana trust ;5 government and in political efficacy
in the iate 19605.. The;e is feaecn be believe that this sequence was not

entirely accidental.(;é) Those who are active_in politics are likely to
have more systemetic end consistent views on political issues, and those
who ﬁave such Qiews erey as we have shoﬁn above, likely to become alienated
if gerrnment action does not reflect theif views. This logic also would
suggest that those_Qﬁo are most.active politically should be most dis-
satisfied with the politicaivsyscem; In the paet, exactly the reverse has
been theAcase:' thebactice‘pc;icical participants have had highly positive
attitudes towards gcvernmeﬁf end policies. Now, however, this relaticnship
seems‘to be.weakeﬁicg, and chose who have low trust in government are no
more_likely to be éolicically apathetic than those with high trust in
gcvercment.(lé) |

The.decline in political efficacy‘could also produce a decline in

levels of political participation. If this should be the case, one might

well think of a cyclical process of interaction in which:
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(a) Increased political participation leads to increased .
policy polarization within society;

(b) Increased policy polarization leads to increasing dis-
trust -and decreasing political efficacy among individuals;

(c) decreasing political efficacy leads to decreased political
participation.

In addition, change in’the principal issues on the political agenda‘could
lead to deéreasing ideo]ogical pblarization.. Tﬁe fire has subsided with
respect to many of the heéted iésues of the 1960s, and at the moment they
have béen displacea on the public agenda by overwhelming preoccuéation
with economic issues, first inflafion and then recéssién and unemployment.
The positions of people.on economié issues; however, are not as directly
related to their basic ideological incliﬁations as their positions on other
issues. In addition, inflation and‘unemployment are like crime; no one is
in favor of them, and significant aifference§ can only éppear if there are
significantly different aiternative programs for dealing with it. Sﬁch
programs, however, have been slow‘in matérializing, and hence the salience
of.economic issues may give rise to generalized feelings of lack éf con-
fidence in the pélitical system but not to dissatisfaction rooted in the
failure of government td follow a particular set of policies. Such gen-
eralized alienation couid, in turn, reinforce tendencies towards political
passivity engenderéa by the already observable decline in‘poliﬁical effi-
cacy. This suggests that the democratic surge of the 1960s could well
generate its own countervailiné forces, that an upsurge of political
participation produces éonditions which favor a.downswing in political

participation.
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3. The Decay of the Party System

The decline in the role of polifical parties”in_the United States
in the 1960s can be seen in a variety of ways.

(a) Party identification has dropped sharply, and the propor-
tion of the public which considers itself Independent in politics has
correspondingly increased. 1In 1972 more people identified themselves
as Idependent then identified themselves as Republican, and among those
under age 30 there_were more Independents than Republicans and Democrats
cqmbined. Younger voters always tend to be less partisan than older
voters. But the proportion of Independents among this age group‘nas
gone up sharply. 1In 1950, for instance, 28% of_the 21-to-29 Year old

group identified themselves as Independent; in 1971, 43% of this age
(17 '

group did. Thus, unless there is a reversal of this trend and a
marked upswing in partisanship, substantially lower levels of party
identification among the American electorate are bound to‘persist for
at least another generation..

(b) Party voting has declined, and ticket-splitting has become
a major phenomenon. In 1950 about 80% of the voters cast straight party
ballots; in 1970 only 50% did.(lg) Voters are thug more inclineq-to vote
the man than to vote the party, and this, in turn, means that ggch candi-
date has to campaign primarily as an individual and sell himself to the
voters»in terms of his own personality and talents, rather than joining

with the other candidates of his party in a collaborative partisan effort.

Hence he must also raise his own money and create his own organization.
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The phenomenon represented at the extreme by CREEP aad its isolation from
the Republican National Committee in the 1972 election is being duplicated
in greater or lesser measure in every other electoral contest generally.
(c) Partisan consistency in voting is also decreasing, that is,

voters are more likely to vote Republican in one election and Democratic
in the next. At the national level, there is a growing tendency for
public opinion to swing generally back and forth across the board, with
relatively little regard to the usual differences among categorical voting
groups. Four out of the six presidential elections since 1952 have been
landslides. This phenomenon is a product of the weakening of party ties
and the decline of regionalism in politics. In 1920, Richard Boyd has
pointed out, Harding received about the same percentage of the popular vote
that Nixon did in 1972, but Harding lost eleven states while Nixon lost
only Massachusetts and the District of Columbia.(lg) In a similar vein,
the fact that the voters cast 60% of their votes for Nixon in 1972 did
not prevent them from reelecting a Democratic Congress that yearland
then giving the Democrats an even more overwhelming majority in Congress
two years later.

As the above figures suggest, the significance of party as a gquide
to electoral behavior has declined substantially. In part, but only in
part, candidate appeal has taken its place. Even more important has
been the rise of issues as a significént factor affecting voting behavior.
Previously, if one wanted to predict how an individual would vote in a
congressional or presidential election, the most important fact to know

about him was his party identification. This is no longer the case.
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In 1956 and 1960, party identification was three or four times as important
as the views of the voter on issues in predicting how he would vote. 1In
the 1964 and subséqueﬁt'eléctiohs,'this relationship reversed itself.
Issue politics has replaced party politics as the primary influence on
mass public behavior.(gg) Thié.is'true, also; not ohly with reépec; éo
the public and electoral behavior but also with réspect to congtessmeh
ana legislative behavior. Party is no longer as significant a gﬁide as
it once was to how congressmen will vote. 1In the‘House of Réprésenfatives,
for instanqg, du;ing Truman's second term (1949-1952), 54;5% of the réli
call votes were party unity votes, in which a majoripy of one par;yﬂgp—
poses a m&jority of the ofhef party;v This pfgéortion has declined steadily
to the point where in Nixon's first term (1969—1972),”pn1y 31% of the roll
call votes were party uﬁity‘votes. 21)

The decline in the salience of party for the mass public is also,
in some measuré, reflected in the attitudes'of the.publi§<£bwéid the =
parties as institutions. 1In 1972, the public was asked which of the
four major institutions of the national government (President, Congress,
Supreme Court, political parties) had done the best job and the worst job
in the past few years and which was most powerful and least powerful.
On both dimensions, the differences among the three formal branches of
the national government were, while clearly observable, not all that
great. Not one of the others, however, came close to the political parties
as the voters' choice for doing the worst job and being the least powerful.

(See Table 6.) While these data could conceivably be interpreted in a

variety of ways, when they are viewed in the context of the other evidence
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Attitudes Towards Governmental Institutions,
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1972

Best Job Most Powerful Worst Job Least fowerful
President 39% 31% 11% 8%
Congress 28 32 7 6
Supreme Court 13 »26 23 9
Political Parties 3 4 43 62
Questions: (1) Which of the' parts of the government on this list

do you think has done the best (worst) job in the

past couple of years?

(2) wWhich part of the government on the list would you..
say is the most (least) powerful?

\

Source: University of Michigan, Center for Political Studies, 1972

post-election survey.
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on the decline of partisan:loyalty, they strongly suggest that the popular
attitude towards parties combines both disapproval and contempt. . .As might
be expected, these attitudes are particularly marked among those.under 25
years of age. 1In 1973,,for instance, 61% of college youth and 64% of
non—college'yéufh believed that political parties needed to be reformed
or to be eliminated; in comparison, 54% of the college youth and;45% of

" the non-college youth believed big business needéd to be reformed or
eliminated.(gg)

Not only has the mass base of the parties declined But-so:also.has
the coherence and strength of party organization. The political party
has, indeed, become less of an organization, with a Iife,andvinterest\
of its own, and more of an arena in which other actors pursue their interests.
In some respects, of course, the decline of'pafty oréénization is ‘an old
and familiar phenomenon. The expansion of government welfare functions
beginning with the New Deal, the increased pervasiveness.df the mass media,
particularly television, and the higher levels of affluence and education
among the public have all tended over the years to weaken the traditional
bases of party organization. During the 1960s, however, this trend seemed
to acceleratef In both major parties, party leadefs found it difficult
to maintain control of the most central and important function of the
party: the selection of candidates for public office. 1In part, the en-
croachment on party organization was the result of the mobilization of
issue constituencies by issue-oriented candidates, of whom Goldwater,
McCarthy, Wallace, and McGovern were the principal examples on the national

level. 1In part, however, it was simply a reaction against party politics
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and party leaders. Endorsements by party leaders or ky party conventions
carried little positive weight and were often a liability. ' The "outsider”
in politics, or the candidate who could make himself appear to be an-
outsider, had the inside road to political office. In New York in 1974,
for instance, four of five candidates for state-wide office endorsed by
the state Democratic convention were defeated by the voters in the Demo-
cratic primary; the party leaders, it has been aptly said, did not endorse
Hugh Carey for governor because he could not win, and he won because they
did not endorse him. The lesson of the 1960s was that American political
parties were extraordinarily open and extraordinarily vulnerable organiza-
tions, in the sense that they could be easily penetrated and, even, captured
by highly motivated and well-organized groups with a cause and a candidate.
The trends in party reform and organization in the 1960s were all
designed to open the parties even further and to encourage fuller partici-
pation in pafty affairs. In some measure, these reforms could, however,
conceivably mitigate the peculiar paradox in which popular participation
in politics was going up, but the premier organization designed to :structure
and organize that participation, the political party, was declining. At
the same time, the longer term effect of the reforms could be very different
from that which was intended. 1In the democratic surge during the Progressive
era at the turn of the century, the direct primary was widely adopted as a
means of insuring popular control of the party organization.. In .fact,
however, the primary reinforced the power of the political bosses whose
followers in the party machine always voted in the primaries. 1In similar

fashion, the reforms within the Democratic Party .to .insure the representation
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of all significant groups and viewpoints in party.conventions appeared
likely to give the party leaders.at the next national convention new in-
fluence over the choice of the presidential nominee. -

As we have indicated, the signs of decay in the American party system
have their parallels in the party systems of other industrialized democratic
countries. In éddition, however, the developments of the 1960s in the Amer:can
party system can also be viewed in terms of the historical dynamics of American
politics. According to the standard theory of American politics, a major
party realignment occurs, usually in conjunction with a "critical election,"
approximately every twenty-eight to thirty-six years: 1800, 1828, 1860,
1896, 1932. — In terms of this theory, such a realignment was-obviously
due about 1968. In fact, many of the signs of party decay which were pre-
sent in the 1960s have also historically ‘accompanied major party realign-
ments: a decline in party identification, increased electoral volatility,
third party movements, the loosening of the bonds between social groups
and political parties, and the rise of new policy issues which -cut écross
‘the older cleavages. The decay of the o0ld New Deal party system was
clearly visible, and the emergence of a new party system was. eagerly
awaited, at least by politicians and political analysts. Yet neither in
1968 nor in 1972 did a new coalition of groups emerge to constitute a new
partisan majority and give birth to a new party alignment. Nor did there
seem to be anynsignificant'evidence thaf such a fealignmeﬁt was likely in
1976 -- by which time i£ woﬁld be eiéht-to—sixfeeﬁ years "éverdue" accord-

ing to the "normal" pattern of party system evolution.
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Alternatively, the signs of party decomposition could be interpreted
as presaging not simply a realignment of parties within an ongoing system
but rather a more fundémental decay and potential dissolution of the party
system. 1In this respect, it could be argued that the American party
system emerged during the Jacksonian years of the mid-nineteenth century,
that it went through realignments in the 1850s, 18995, and 1930s, but that
it reached its peak in terms of the popular‘commitment and organizational
strength in the last decades of the nineteenth century, and that since then
it has been going through a slow, but now accelerating, process of dis-
integration. To support this proposition, it could be argued that political
parties are a political form peculiarly suited to the needs of industrial
society and that the movement_of the United States into a post-industrial
phase hence means the end of the political party system as we have known it.
If this be the case, a variety of critical issues must be faced. Is demo-
cratic government possible without political parties? If political partici-
pation is not organized by means of parties, how will it be organized? If
parties decline, will not popular participation also drop significantly?
In less. developed countries, the only significant alternative to party
government is military government. Do the highly developed countries have

a third alternative?

4. The Shifting Balance Between Government and Opposition

The governability of a democracy depends upon the relation between the
authority of its governing institutions and the power of its opposition

institutions. In a parliamentary system, the adthority of the cabinet



usa - 37

depends upon the balance of power between the governing parties and the
opposition parties iﬁ thé legislature. = In the United States, the authority
- of government depends upon the balance of power between a broad coalition
of governing institutions and groups, which includes but transcénds the
legislature and other formal institutidns of government, and the power of
those institutions and groups which are committed to opposition. During
the 1960s the balance of power between government and opposition.shifted
significantly. The central governing institution in the political system,
the Presidency, declined in power; institutions playing opposition roles in
the system, most notably the national media and Congress, significantly
increased their power.

"Who governs?" is obviously one of the most important questions to
ask concerning any political system. Even more important, however, may
be the question: "Does anybody govern?" To the extent that the United
States was governed by anyone during the decades after World War II, it
was governed by the President acting with the support and cooperation of
key individuals and groups in the Executive Office, the federal bureaucracy,
Congress, and the more important businesses, banks, law firms, foundations,
and media, -which constitute the private Establishment. In the twentieth
century, when the American political system has moved systematically with
respect to public policy, the direction and the initiative have come from
the White House. When the President is unable to exercise authority, when
he is unable to command the cooperation of key decision-makers elsewhere
in society and government, no one else has been able to supply comparable

purpose and initiative. To the extent that the United States has been
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governed on a national basis, it has been governed bv the President. .
During the 1960s and early 19765, however, the authority of the President
declined significantly, and the governing coalition which had, in effect,
helped the President to run the country from the early 1940s down to the
early 1960s began to disintegrate.

These developments were, in some measure, a result of the extent to
which all forms of leadership, but. particularly those associated with or
tainted by politics, tended to lose legitimacy in the 1960s and early.
1970s. Not only was there a decline in the confidence of the public in
political leaders, but there was also a marked decline in the: confidence
of political leaders in themselves. 1In part, this was the result of what
were perceived to be significant policy failures: the failure "to win"
the war in Indochina; the failure of the Great Society's social programs
to achieve their anticipated results; the intractability of inflation.
These perceived failures induced doubts among political leaders as to the
effectiveness of their rule. 1In addition, and probably more importantly,
political leaders also had doubts about the morality of their rule. They
too shared in the democratic, participatory, and egalitarian ethos of the
times, and hence had questions about the legitimacy of hierarchy, coercion,
discipline, secrecy, and decepfion, all of which are, in some measure,
inescapable attributes of the process of government.

Probably no development of the 1960s and 1970s has greater import for
the future of American politics than the decline in the authority, status,
influence, and effectiveness of the Presidency. The effects of the weakening
of the Presidency will be felt throughout the body politic for years to come.

This decline of the Presidency manifests itself in a variety of ways.
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- No one of the last four Presidents has served & full course of eight
years in office. One President has been assassinated, one forced out of
office because of opposition to his policies, and.another forced out because
of opposition to him personally. Short terms in office reduce the effec-
tiveness of the President in dealing with. .both enemies and allies abroad and
bureaucrats and congressmen at home. The greatest weakness in the Presidency
in American history was during the period .from 1848 to 1860, during. which
twelve years four men occupied the office and none of them was reelected.

- At present, for .the first time since the Jacksonian Revolution, the
" United States has a President and a Vice President who are not the product
of a national electoral process. Both the legitimacy and the power of the
Presidency are weakened to the extent that the President does not come
into office through an involvement in national politics which compels him
to mobilize support throughout the .country, negotiate alliances with diverse
economic, ethnic, and regional groups and defeat his adversaries in in-
tensely fought state and national electoral battles. The current President
is a product of Grand Rapids and the House -- not of the nation.. The United
States has almost returned, at least temporarily, to the relations between
Congress and President which prevailed during the congressional caucus period
in the second decade of the nineteenth céntury.

- Since- Theodore Roosevelt, at least, the Presidency has been viewed
as the most popular branch of government and that which.is most likely to
provide the leadership for progressive reform. Liberals, progressives,
intellectuals have all seen the Presidency as the key to change in American

politics, economics and society. The great Presidents have been the strong
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Presidents, who stretched the legal authority and political resources of
the office to mobilize support for their policies and to put through their
legislative program. In.the 1960s, however, ‘the tide of opinion dramatically
reversed itself: those who previously glorified presidential leadership
now warn of the dangers of presidential power.

- While much was made in the press and elsewhere during the 1960s
abgut the dangers of the abuses of Presidential power, this criticisﬁ of
Presidential power was, in many respects, evidence of the decline of
Presidential power. Certainly the image which both Presidents Johnson
and Nixon had of their power was far different, and probably more accurate,
if only because it was self-fulfilling, than the images which the critics
of the Presidency had of Presidential power. Both Johnson and Nixon saw
themsleves as isolated and beleaguered; surrounded by hostile forces in
the bureaucracy and the Establishment. Under both of them, a feeling
almost of political paranoia pervaded the White House: a sense that the
President and his staff were "an island" in a hostile world. On the one
hand, these feelings of suspicion and mistrust led members of the President's
staff to engage in reckless, -illegal, and self-defeating actions to counter
his "enemies"; on the other hand, these feelings also made it all the more
difficult for them to engage in the political compromises and to exercise
the political leadership necessary to mobilize his supporters.

- During the late 1960s and early 1970s, Congress and the courts began
to impose a variety of formal restrictions on Presidential power, in the
form of the War Powers Act, the budgetary reform act, the limits on Presi-

dential impoundment of funds, and similar measures.
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- At the same time, and more importantly, the effectiveness of the
President as the principal leader of the nation declined also as a result
of the decline in the effectiveness of leadership at other levels: in
society and government. The absence of strong central leadership in
Congress (on the Rayburn-Johnson model, for instance) made it ‘impossible
for a President to secure support from Congress in an economical fashion.
The diffusion of authority in Congress meant ; reduction in the authority
of the President. There was no central leadership with whom he could
negotiate and come to terms. The same was true with respect to the Cabinet.
The general decline in the status of cabinet secretaries was often cited
as evidence of the growth in the power of the Presidency on the grounds
that the White House Office was assuming powers which previously resfed
with the Cabinet. But in fact the decline 'in the status of cabinet secre-
taries made it more difficult for the President to command the support and
cooperation of the exXecutive bureaucracy; weak leadership at the depart-
mental level produces weakened leadership at the Presidential level.

To become President a candidate has to put togethér an electoral .
‘coalition involving a majority of voters appropriately distributed across
the country. He normally does this by:  (a) developing an identification
with certain issues and positions which bring him the support of key
categorical groups -- economic, regional, ethnic¢, racial, religious; and
(b) cultivating the appearance of certain general characteristics --
honesty, energy, practicality, decisiveness, sincerity, experience --
which appeal generally across the board to people in all categorical
groups. Before the New Deal, when the needs of the national government
in terms of policies, programs, and personnel were relatively small, the

President normally relied on the members of his electoral coalition to
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help him govern the country. Political leaders in Congress, in the state
houses, and elsewhere across the country showed up in Washington to man the
Administration, and the groups which comprised the electoral coalition
acted to put through Congress the measures in which they were interested..
Since the 1930s, however, the demands on government have grown tre-

mendously and the problems of constituting a governing coalition have
multiplied_commensurately. Indeed, once he is elected President, the
President's electoral coalition has, in a sense, served its purpose. The
day after his election the size of his majority is almost -- if not'enti;ely -
irrelevant to his ability to govern the country. What counts then is his
ability to mobilize support from the leaders of the key institutions in
society and government. He has to constitute a broad governing coalition
of strategically located supporters who can furnish him with the informa-
tion, talent, expertise, manpower, publicity, arguments, and political
support which he needs to develop a program, to embody it in legislation,
and to see it effectively implemented. This coalition, as we have indi-
cated, must inclﬁde key people in Congress, the executive branch, and the
private Establishment. The governing coalition need have little relation
to the electoral coalition. The fact that the President as a candidate
put together a successful electoral coalition does not insure that he
will have a viable governing coalition.

'+ For twenty years after World War II Presidents operated with the
cooperation of a series of informal governing coalitions. Truman made
a éﬁint of bringing a substantial number of non-partisan soldiers, Re-

publican bankers, and Wall Street lawyers into -his Administration. He
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went to the existing sources of power in the country to get the help he
needed in ruling the country. Eisenhower in part inherited this coali-
tion and was in part almost its creation. He also mobilized a substantial
number of Midwestern businessmen into his Administration and established
close and effective working reiationships with the Democratic leadership
of Congress. During his brief Administration, Kennedy attempted to re-
create a somewhat similar structure of alliances. Johnson was acutely
aware of the need to maintain effective working relations with the Eastern
Establishment and other key groups ‘in the private sector, but, in effect,
in 1965 and 1966 was successful dnly with respect to Congress. The in-
formal coalition of individuals and groups which had buttressed the power
of the three previous presidents began to disintegrate. -

Both Johnson and his successor were viewed with a certain degree of
suspicion by many of the more liberal and intellectual elements which
might normally contribute their support to the Administration. The
Vietnam War and, to a lesser degree, racial issues divided elite groups as
well as the mass public. In addition, the number and variety of groups
whose support might be necessary had increased tremendously by the 1960s.
Truman had been able to govern the country with the cooperation of a rela-
tively small number of Wall Street lawyers and bénkers, By the mid-1960s,
the sources of power in society had diversified tremendously, and this was

‘no longer possible. |

The most notable new source of national power in 1970, as compared

to 1950, was the national media, meaning here the national TV-networks,

the national news magazines, and the major newspapers with national reach



UsAa - 44

such as the Washington Post and the New York Times. It is a long-estab-

lished and familiar political fact that within a city and even within a
state, the power of the local press serves as a major. .« eck on the power
of the local government. In the early twentieth century, the United
States developed an effective national government, me:* 1g and implementing
national policies. Only in recent years, however, has there come into
existence a national press with the economic independence and communica-
tions reach to play a role with respect to the President that a local
newspaper plays with respect to a mayor. This marks the emergence of a
very significant check on presidential power. 1In the two most dramatic
domestic policy conflicts of the Nixon Administration -- the Pentagon.
Papers and Watergate -- organs of the national media challenged and de-
feated the national executive. The press, indeed, brought about what no
other single institution or group, or combination of institutions and
groups, had done previously in American history. It forced out of office
a President who had been elected less than two years before by one of the
largest popular majorities in American history. No future President

can or will forget that fact.

The 1960s and early 1970s also saw a reassertion of the power of
Congress. In part, this represented simply the latest phase in the insti-
tutionalized constitutional conflict between.Congress and President; in
part, also, of course, it reflected the fact that after 1968 President and
Congress were controlled by different parties. In addition, however, tﬁese
years saw the emergence, first in the Senate and then in the House, of a
new generation of congressional activists willing to challenge established

authority both in their own chambers as well as in the executive branch.
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The new power of the media and the new ‘assertiveness of. Congress
also had their impact on the relations between the executive branch énd
the President. During the Johnson and Nixon Administrations the White
House attitude toward executive branch ageﬁcies often seemed to combine
mistrust of them, on the one hand, and attempt to misuse them, on the other.
In part, no doubt, the poisoning of the relationship between White House
and-executive agencies reflected the fact that not since Franklin Roosevelt
has this country had a chief executive with any significant experience as
a political executive. The record to date of former legislators and
generals in the Presidency suggests they do not come to that office well
equipped to motivate, energize, guide, and control their theoretical sub-
ordinates but actual rivalg'in the -executive branch agencies. The growth
in the power of the press and of Congress, inevitably strengthens the
independence of bureaucratic agencies vis-a-vis the President. Those
agencies are secondary contributors to the decline of Presidential power
but primary beneficiaries of that decline.

The increased power of the national opposition, centered in the
press and in Congress, undoubtedly is related to and is perhaps a sig-
nificant cause of the critical attitudes which the public has towards
the federal as compared to state and local government. While data for
past periods are not readily available, certainly the impression one gets is
that dver the years the public has often tended to view state and local
government ‘as inefficient, corrupt, inactive, and unresponsive. The
federal government, on the other hand, has seemed to command much greater

.confidence and trust, going all the way from early childhood images of the
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"goodness" of the President to respect for the FBI, Internal Revenue
Service,.and other federal agencies having an impact on the population as
models of efficiency and integrity. It would now appear that there
has .been a drastic reversal of these images. 1In 1973, a national sample
was asked whether it then had more or less confidence in each of the
three levels of government than it had had five years previously. . Confi-
dence in all three levels of government declined more than it rose, but
the proportion of the public which reported a decline in confidence in the
federal government (57%) was far higher than those reporting a decline in
confidence in state (26%) or local (30%) government. Corroborating
these judgments, only 11% and 14%, respectively, thought that local and
state government had made their life worse during the past few years, while
28% and 27% of the population thought that local and Qtate government had
improved their life. In contrast, only 23% of the population thought that
the federal government had improved their lives, while a whopping 37%
thought it had made their lives worse. As one would expect, substantial
majorities also went on record in favor of increasing the power of state
government (59%) and of local government (61%). But only 32% wanted to
increase the power of the federal government, while 42% voted to decrease
its power.(gﬂ) -The shift in the institutional balance between government
and opposition at the national level ' thus corresponds neatly to the shift
in popular attitudes towards government at the national level.

The balance between government and opposition depends not only on
the relative power of different. institutions, but also on their roles_in

the political system. The Presidency has been the principal national
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governing institution in the United States; it$ power has declined. The
poﬁer of the media and of Congress has increased. Can their roles change?
By its very nature, the media is committed to an oppositional role. . .The
critical question consequently concerns Congress. In the wake of a-de-
clining Presidency, can Congress organize itself to furnish the leadership
to govern the country? During most of this century, the trends in,Conggess
have been in the opposite direction. In recent years the increase in :the
power of Congress has outstripped an increase in its ability to govern.¥*

If the institutional balance is to be redressed between government and.

opposition, the decline in Presidential power has to be reversed and.the

ability of Congress to govern has to be increased.

IV. The Democratic Distemper: Consequences

The vigor of democfacyrin the United Statéé in the i960§ fhﬁé con;
tributed to a deﬁocratic distemper, ihvolving the expansion bfvgover;—y
mental activity, on thé one hand, and the reduction of governmental aﬁfhority,
on the other. This demdcratic distemper, in turn, had further'impoffaﬁt con-
sequences for the functioning of the political syétem. The extent of fhese
consequences was, as of 1974, stili unclear, depending, obviously, on the

duration and the scope of the democratic surge.

*There are, it might be noted, some parallels between Congress and the
Communist Parties in Europe, as described by Michel Crozier. Both. .
have long been accustomed to playing opposition roles; with the decline
in authority and power of other groups, the power of both these insti-
tutions is increasing; and one crucial question for the future -- and
governability -- of democracy in Italy, France, and the United States
is whether these oppositional bodies can adapt themselves to play re-
sponsible governing roles. Professor Crozier appears to be somewhat
more optimistic about the European communists in this respect than I
am about the American Congress.
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The expansion of governmental activity produced budgetary deficits and
a major expansion of total governmental debt from $336 billion in 1960 .to
$§557 billion in .1971. These deficits contributed to inflationary tenden-
cies in the economy. They also brought to the fore in the early 1970s
the entire question of the incidence of the tax burden and the issues of
tax reform. The major expansion of unionism in the public sector combined
with the difficulty, if not the impossibility, of measuring productivity
or efficiency for many bureaucratic activities made the salary and wage
determinations for governmental employees a central focus of political
controversy. Unionization produced higher wages and more vigorous collec-
tive bargaining to secure higher wages. Strikes by. public employees

became more and more prevalent: in 1961, only 28 strikes took place in-
(25)

volving governmental workers; in 1970, there Qeré 412 such étrikes.
Governmental officials were thus caught betweéﬁ the need to avoid the dis-
ruption of public services from strikes by governmental eméloyees for higher
wages and the need to avoid imposing higher taxes to pay for the hiéher
wages which the governmental employees demand. The easiest and obviously
most prevalent way of escaping from this dilémma is‘to increase wages
without increasing taxes and thereby to add still further to governmental
deficits and to the inflationary spiral which will serve as thé justifica-
tion for demands for still higher wages. To the extent that this process

is accompanied by low or negative rates of economic growth, tax revenues
will be still furﬁher limited and the whole vicious cycle still further

exacerbated.
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At the same time that the expansion of governmental activity. creates
problems of financial solvency for government,: the decline-in.gpvgrnmental
authority reduces still further the ability of government to deal effec-
tively with these problems. . The imposition of "hard" decisions imposing
constraints on any major economic group is difficult in any democracy and
particularly difficult in the United States where the separation of powers
provides a variety of points of access to governmental decision-making for
economic interest groups. During the Korean War, for instance, govern-
mental efforts at wage and price control failed miserably, as businessrand
farm groups were able to riddle legislation with loopholes in. Congress
and labor was able to use its leverage with the executive branch to
eviscerate wage controls.(gé) All this occurred despite the fact that
there was a war on and the government was not lacking in authority. - The
decline in governmental authority in general and of the central leadership
in particular during the early 1970s opens new opportunities to special
_interests to bend governmental behavior to their spe;ial purposes.

In the United States, as elsewhere in the industrialized world,
domestic problems thus become intractable problems. The public develops
expectations which it is impossible for government to meet. The activi-
ties -- and expenditures -- of government expand, but the success of
government in achieving its goals seems dubious. In a democracy, however,
political leaders in power need to score successes if they are going
to stay in power. The natural result is to produce a gravitation to
foreign policy, where successes, or seeming-sﬁccesSes, are much more

easily arranged than they are in domestic policy. Trips abroad, summit
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meetings, declarations and treaties, rhetorical aggrescsion, all produce
the appearance of activity and achievement. The weaker a political
leader is at home, the more likely he is to be travelling abroad. Nixon
had to see Brezhnev in June of 1974, and Tanaka, for similar reasons,. -
desperately wanted to see Ford in September of 1974. Despite the best
efforts by statesmen to prop each other up at critical moments, there
remains, nonetheless, only limited room for substantive agreements among
nations among whom there are complex and conflicting interests. Conse-
quently, the statesman in search of bolstering his standing at home by
achieveﬁents abroad either has to ﬂake a non-achievemenp apééar to be an
achievement/(which can be done successfully only a limited number of times)
or he has to—ﬁake an achievement whi§s méy have an immediate pay-off but
which he and, more importantly, his country are likely to regret in the
long run. The dynamics of this séarch for foreign policy achievements
by democratic leaders lacking authority at home gives to dictatorships
(whether communist party states or oil sheikdoms), which are free from:
such compulsioné, a major advantage in the conduct of international relations.
The expansion of expenditures and- the decrease in authority are also
likely to encourage economic nationalism in democratic societies. Each
country will have an interest in minimizing the export of some goods in
order to keep prices down in its own society. At the same time, other.
interests are likely to demand protection against the import of foreign
goods. In the United States, this has meant embargoes, as on the export
of soybeans, on the one hand, and tariffs and quotas on the import of

textiles, shoes, and comparable manufactured goods, on the other. ‘A
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strong government will not necessarily follow more liberal and inter-
nationalist economic policies, but a weak government is almost certain to
be incapable of so doing. The resulting unilateralism could well weaken
.still further the alliances among the Trilateral countries and increase
their vulnerability to economic and military pressures from the Soviet bloc.
" Finally, a government which lacks authority and which is committed
to substantial domestic programs will have little ability, short of a
cataclysmic crisis, to impose on its people the sacrifices which may be
necessary to-deal with foreign policy problems and defense. In the early
1970s, as we have seen, spendiné for all significant proérams connected
with tﬁe latter purposes was far more unpopular than spendiﬁg for any
majof domestic purpose. The U.S.%government has given up the authbrity
to draft its citizens into the arméd forces and is now committed.tobpro—
;viding the monetary incentives to attract volunteers with a station;ry‘or
declining percentage of tﬁe Gross National Product. At the présent fime,
ﬁhis woﬁld appear to pose no immediate deleterious consequenées for national
security. The question necessarily arises, however, as to whefher in the
fﬁture, if a new threat to security shoﬁld materialize, a§ it inevitably
will at some point, the government will possess the authority to.command
the resources and the sacrifices necessary to meet that threat.

The implicatioﬁs of.these potential consequeﬁces of the democratic
distemper extend far‘beyond the United States. For a quarter centuryythe
ﬁnitéd States was the hegemonic power in a system of world ofder. ‘The
manifestations of the democratic distemper; howevef, have élready stimu-

lated uncertainty among allies and could well stimulate adventurism among
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enemies. If American citizens doﬁ't trust their government, why should
friendly foreigners? If American citizens challenge the- authority of
American government, éhouldn't unfriendly governments? . The turning- in-
ward of American attention and the decline in authority of American govern-
ing institutions are closely related, as both cause and effect, to the
relative downturn in American power and influence in world affairs. A
decline in the governability of democracy at home means -a decline in the

influence of democracy abroad.

V. The Democratic Distemper: Causes

The immediate causes of the expansion of governmental acti&ity and
the decline of governmental autﬁority are to be found in the democratic
surée of the 1960s. What, however, was in turn responsible for this sharp
increase in political consciousness, politiéal participation, and cémmit—
ment té egalitarian and democratic vaiues? As we ﬁave indiéated, the
causes of the surge can be usefully analyzed in térms of their scope and
timing. Are these causes country-specific or Trilateral-general? Are
they transitory, éecqlar, or recurring? In actualiﬁy, as we havé suggested,
ﬁhe causesvof the democratic surge seem to partake of all these characteristics.
The most specific, immediate, and .in a sense "rational; causes of
the democratic surge could conéeivably be the specific policy problemé
confronting the United States go&ernment in the 1960s and‘l§70s and its
inability to deal effectively with thoée problems. Vietnam, race relations,
Watergate( stagflation: these could éuite naturally_lead to incréased

polarization over policy, higher levels of political participation (and
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protest), and reduced confidence in governmental institutions and leaders.
In fact, these issues and the ways in which the government dealt with them
did have some impact; the unraveling of Watergate was, for instance,
followed by a significant decline in public confidence in the executive
branch of government. More generally, however, a far-from-perfect fit
exists between the perceived inability of the government to deal effec-
tively with these policy problems and the various attitudinal and behavioral
manifestations of the democratic surge. The expansion of political parti-
cipation was underway long before these problems came to a head in the mid-
1960s, and the beginnings of the decline in trust and of the increase in
attitude consistency go back béfore large-scale American involvement in
Vietnam. Indeed, a closer look at the relationship between attitudes
towards the Vietnam war and confidence in government suggests that the
connection between the two may not be very significant. Opposition to
U.S. involvement in Vietnam, for instance, became widespread among blacks
in mid-1966, while among whites opponents of the war did not outnumber
supporters until early 1968. 1In terms of a variety of indices, however,
white confidence and trust in government declined much further and more
rapidly than black confidence and trust during the middle 1960s. In late
1967, fof instance, whites were divided roughly 46% in favor of the war
and 44% against, while blacks were split 29% in favor and 57% against.

Yet in 1968, white opinion was divided 49.2% to 40.5% as to whether the

" government was run for the benefit of all or a "few big interests," while
blacks thought that it was run for the benefit of all by a margin of

(27)

63.1% to 28.6%. Black confidence in government plummeted only after
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the Nixon Administration came to power in 1969. While thisievidenée is

not as complete as one would desire, it does, nonetheless, suggest that

the actual substantive character of governmental policies on the war,

as well as perhaps on other matters, was of less significance in terms of

the decrease in governmental authority than were the changesvgenerated

by other causes in the attitudes of social groups towards government and

in the intensity with which social groups held to particular political values.
At the opposite extreme in terms of generality, the democfatic surge

can also be explained in terms of widespread demographic trends of the

.1960s. Throughout the industrialized world during the 1960s, the younger

age cohorts furnished many of the activists in the democratic and egalitarian

challenges to established authority. In part, ﬁhis revolt of the‘youth

was. undoubtedly the product of the global baby-boom of the post-wOFld_War I1

years which brought to the fore in the 1960s a generational bulge which

overwhelmed colleges and universities. This was associated with thevrise

of distinctive new values which appeared first among college youth and

then were diffused among youth generall?. Prominent among these new

values were what have been described as "changes in relation to the

authority of institutions such as the authority of law, the policé, thg

government, the boss in the work situation." These changes were "in the

direction of what sociologists call 'de-authorization,' i.e., a lessening

of automatic obedience'to, and respect for, established authority...."

The new disrespect for authority on the part of youth was part and parcel

of broader changes in their attitudes and values with respect to sexual

morality, religion as a source of moral guidance, and traditional patriotism

and allegiance "to my country right or wrong."(gﬁ)
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As a result of this development, major differences over social values
and political attitudes emerged between generations. One significant
manifestation of the appearance of this generational gap in the United.
States is the proportion of different age groups agreeing at different
times in recent decades with the proposition: "Voting is the only way
that people like me can have any say about how the government runs things."
In 1952 overwhelming majorities of all age groups agreed with this state-
ment, with the difference between the youngest age group: (21-28), with
79% approval, and the oldest age group (61 and over), with 80% approval,
being only one percent. By 1968, the proportion of every age group sup-
porting the statement had declined substantially. Of even greater sig-
nificance was the major gap of 25% which had opened up between the youngest
age group (37% approval) and the oldest age group (62% approval).‘gg)

Whereas young and old related almost identically to political participa-
tion in ‘1952, they had very different attitudes toward it sixteen yeags later.

The democratic surge can also be explained as the first manifestation
in the United States of the political impact of the social, economic, and
cultural trends towards the emergence of a post-industrial society. Rising
levelg‘of affluence and education lead to changes in political attitudes
and political behavior; Many of the political and social values which a:g
more likely to be found among the young than among the .elderly are also
more likely to be found among better-off, white-collar, suburban groups
than among the/pOorer, working-class, blue-collar groups in central and

industrial cities. The former groups, however, are growing in numbers
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and importance relative to the latter, and hence their political attitudes
and behavior patterns are likely to play an increasingly dominant role in
politics.(ég) What is true today in North America is likely to be true
tomorrow in Western Eurqpe and Japan.

The single most important status variable affecting political parti-
cipation and attitudes is education. For several decades the level of
education in the United States has been rising rapidly. 1In 1940, less
than forty percent of the populatiqn was educated beyond elementary,school;
in. 1972 seventy-five percent of the population had been either to high
school (40%) or to college (35%). The more educated a person is, the
more likely he is to participate in politics, to have a more consistent
and more ideological outlook on political issues, and to hold more "en-
lightened"” or "liberal" or "change oriented” views.on social, cultural,
and foreign policy issues. Conseguently the democratic surge could be
simply the reflection of a more highly educated populace.

This explanation, however, runs into difficulties when it is examined
more closely. Verba and Nie, for instance, have shown that the actual
rates of campaign activity which prevailed in the 1950s and 1960s ran far
ahead of the rates which would have been projected simply as a result of
changes in the educational composition of the population. (See Table 7.)
In part, the explanation for this discrepancy stems from the tremendous
increase in black political participation during these years. Before
1960, blacks participated. less than would have been expected in terms of
their educational levels. After 1960, they participated far more than

would have been expected by those levels; the gap between projected and
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Table 7

Mean Number of Campaign Acts: Actual and Projected

1952 1956 1960 1962 1964 1968 = 1970
Actual .58 .66 .83 - .69 .77 - .73 .83

Projected - .57 . .59 .61 . .62 “ 65 .66

Source: Sidney Verba and Norman H. Nie, Participation in-'America:
Political Democracy and Social Equality (New York: Harper
& Row, 1972), p. 252 :

actual participation rates in these latter years. being far greater for the
blacks than it was for the whites. The.difference in participation between
more highly educated and less highly educated blacks, in turn, was much
less than it was between more highly educated and less highly educated.
whites. Black political participation, in short, was. the product primarily
not of increased indi&idual status but rather of increased group :-conscious-

(31) . . . . .
ness. —  That political participation will remain high as long as their
group consciousness does. A decline in the saliency of school integration,
welfare programs, law enforcement, and other issues. of special concern to
blacks will at some point presumably be accompanied. by. a decline in their
group consciousness and hence their political participation. .

In a similar vein, the assumption.that increased attitude consistency
can be explained primarily by higher levels of education also does not hold

up. In fact, during the 1950s and 1960s major and roughly .equal increases

in attitude consistency occurred among both those who had gone to college
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and those who had not graduated from high school. In summarizing the
data, Nie and Anderson state:
The growth of attitude consistency within the mass
public is clearly not the result of increases in
the population's 'ideological capacities' brcught
about by gains in educational attainment.... Those
with the lowest educational attainment have ex-
perienced the largest increases in consistency on
the core domestic issues; and little significant
difference appears to be present between the two
educational groups in comparison to the dramatic
increases in consistency which both groups have
experienced.
Instead, they argue, the increase in ideological thinking is primarily
the result of the increased salience which citizens perceive politics to
have for their own immediate concerns: "the political events of the last
decade, and the crisis atmosphere which has attended them, have caused
s . _ . . . , (32)
citizens to perceive politics as increasingly central to their lives." —
Thus, the causes of increased attitude consistency, like the causes of
higher political participation, are to be found in the changing political
relationships, rather than in changes in individual background characteristics.
All this suggests that a full explanation of the democratic surge can
be found neither in transitory events nor in secular social trends common
to all industrial societies. The timing and nature of the surge in the
United States also need to be explained by distinctive dynamics of the
American political process and, in particular, by the interaction between
political ideas and institutional reality in the United States. The roots

of the surge are to be found in the basic American value system and the

degree of commitment which groups in society feel toward that value system.
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bnlike Japanese society and most Européan societies, American society is
characterized by a broad consensus on democratic, liberal, egalitarian
values. For much of the time, the commitment to these values is neither
passionate nor intense. During periods of rapid social change, however,
these democratic and egalitarian values of the American creed ‘are re-
affirmed. The intensity of belief during such creedal passioﬁ‘periods
leads to the challenging of established authority'and to major efforts

to change governmental structure to accord more fully with those values.
In this respect, the democratic surge of the 1960s shares many character-
istics with the comparable egalitarian and reform movements of the
Jacksonian and Progressive eras. Those "surges" like the contéemporary
one also occurred during periods of realignment between party and govern-
mental institutions, on the one hand, and social forces, on the other.(ég)
The slogans, goals, values, and targets of all three movements are
strikingly similar. To the extent this analysis is valid, the causes

of the democratic surge in the U.S. would be specific to the U.S. and

limited in duration but potentially recurring at some point in the future.

VI. Conclusions: Towards a Democratic Balance

Predictively, the implication of this analysis is that in due course
the democratic surge and its resulting dual distemper in governﬁent wiil
moderate. Prescriptively, the implication is that these developmégts Qgght
to take place in order to avoid the deleterious consequences of the surge
and to restore balance between vitality and governability in the demo-

cratic system.
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Al Smith once remarked that "“The only cure for the evils of demo-
cracy is more democracy." Our analysis suggests that applying that cure
at the present time could well be adding fuel to the flames.r Instead,
some of the problems of governance in the United States today stem frqm
an excess of democracy -- an "excess of democracy“rin much the same sense
in which David Donald used the term to refer to the consequences of the
Jacksonian Revolution which helped to precipitate the Civil War. Nee@ed,
instead, is a greater degree of moderation in democracy.

In practice, this moderation has two major areas of application.
First, democracy is only one way of constituting authority, and it is
not necessarily a universally applicable one. In many situations, the
claims of expertise, seniority, experience, special talents, may override
the claims of democracy as a way of constituting authority. During the
surge of the 1960s, however, the democratic principle was extended to
many institutions where it can, in the long run, only frustrate the pur-
poses of those institutions. A university where teaching appointments
are subject to approval by students may be a.more democratic university
but it is not likely to be a better university than one where this is
not the case. 1In similar fashion, armies in which the commands of of-
ficers have been subject to veto by the collective wisdom of their-sub-
ordinates have almost invariably come to disaster on the battlefield.

The arenas where democratic proeedures are appropriate are, in short,
limited.

Secondly, the effective operation of a democratic political system

usually requires some measure of apathy and non-involvement on the part
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of some individuals and groups. In the past, every democratic society has
had abmarginal population, of greater or lesser size, which has not actively
participated in politics. 'In itself, this marginality on the part of some
groups 1is inherently undemocratic, but it has also been one of the factors
which has enabled democracy to function effectively. Marginal social groups,
as in the case of the blacks, are now becoming full participants in the
political system. Yet the danger of overloading the political system with
demands which extend its functions and undermine its authority still re-
mains. Less marginality on the part of some groups thus needs to be re-
placed by more self-restraint on the part of all groups.

The Greek philosophers argued that‘the best practical state would
combine Several different principles of government in its constitution.
The Constitution of 1787 was drafted with this insight véry much in mind.
Over the years, however, the American political system has emerged as a
distinctive case of extraordinarily democratic institutions joined to
an exclusively democratic value system. Democracy is more of a threat to
itself in the United States than it is in either Europe or Japan where
there still exist residual inheritances of traditional and aristocratic
values. The absence of such values in the United States produces a lack
of balance in society which, in turn, leads to the swing back and forth
between creedal passion and creedal passivity. Political authority is
never strong in the United States, and it is peculiarly weak during a
creedal passion period of intense commitment to democratic and egalitarian
ideals. In the United States, the strength of democracy poses a problem

for the governability of democracy in a way which is not the case elsewhere.
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The vulnerability of democratic government in the United States thus
comes not primarily from external threats, though such threats.are real,
nor from internal subversion from the left or the right, although,both
possibilities could exist, but rather from the .internal dynamics of demo-
cracy itself in a highly educated, mobilized, and participant society. ..
"Democracy never lasts long," John Adams observed. "It soon wastes,
exhausts, and murders itself. - There never was a democracy yet that.diq
not commit suicide." That suicide is more likely to be the product of
overindulgence than of any other cause. A value which is normally good
in itself is not necessarily optimized when it is maximized. We have
come  to recognize that there .are potentially desirable limits to economic
growth. There are also potentially. desirable iimits to the extension
of political democracy. Democracy will have-a longer life if it has a-

more balanced existence.
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Chapter IV

JAPAN

Joji Watanuki

I. Japanese Democracy's Governability

There 1is né absélute governability br non-governability. Govern-
ability is always a fﬁnctrmfof tasks -- both iﬁposed from éutside éhd
generaéed from inéide -— and of cépabilities - agéin of tﬁe mass and

of the elite.

1. External conditions surrounding Japanese democracy.

Although there seems to be no impending external threat of military
-aggression to Japan, there exist uncertainties of a military nature which,
if they should be actualized, would impose enormous strains on. Japanese
leaders. One is the instability of the Korean situation and possible es-
calating confrontation hetween the Republic of Korea and the People's
Democratic Republic of Korea. Another is the possibility of Sino-Soviet
military confrontation. In both cases, if the conflicts should escalate
enough, they would cause world-wide repercussions, and the United States,
at least , would be involved with them whether she likes it or not. If,
however, the escalation should remain below certain limits and could be
regarded as a.local problem, it is possible that particularly strong
pressures to force Japanese decision-makers to make difficult policy de-
cisions would be genefated from both sides of the parties concerned. The
former, the Korean problem, has a special significance to Japan's govern—

ability problem. (Needless to say, this does not mean Japan's governability
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over Korea -- there should be no such case. 'What we are concerned about
is Japan's internal governability.)

Apart from such critical, and, hopéfﬁily, not easily occurring cases,
generally speaking there are two external faétors besetting Japan and im-
posing tasks to Japanese leadership. One is the well-known international
dependency and vulnerability of Japanese economy in term§ Qf resources>‘
needed not only to maintain its production, but also even to maintain the
subsistence of ghe Jaéanese people. According to weli-known ana often-
cited figures, Japan's ratio of dependency on overseas resources is: al-
most 100% in the case of o0il, 85% in total energy supply, 100% in aluminum,
and 95% for iron ore: (1970 level):. .In the case of food,.23% of Japan's
total food supply comes from abroad, and in extreme items such as wheat
and beans, 92% of wheat and 96% of soya beans consumed in Japan came from
abroad in 1971. 1In comparison with the equivalent figures of the United
States, these figures are’ impressive enough to show Japan's ‘international
dependency in the acquisition of resources. Japan's dependency is, how-
ever, rather of the same level as that of many West European societies.
What distinguishes Japan from West European societies is, rather, the next
factor. That is, Japan stands alone in the region, with no equal partner
for joint action, which shares common interests due to an equal stage of in-
dustrial deveiopment combined with the same degree of commitment to principles
of political democracy. Of course, in spite of the European Community,
West Européan'countries are far from achieving complete accord and being
_able to take united action to cope with difficulties. And West European

countries or European Community always have to také into consideration the
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moves of other regions -- those of the Soviet bloc, the Arab countries and
all other Third World countries. However, in Japan's case, as the outstand-
ingly advanced country in economic terms in the region of Asia, and because
of emotional feeling on both sides of Japan and the countries in Asia due

to historical factors, the Japahese elites and masses are ﬁorn between
feeling of belongingness to Asia, and feeling of isolation from Asia with

orientation to the U.S. and West Europe.(l)

The feelings of the elites and
the masses of Asian countries toward Japan are also ambivalent. Japan and the
Japanese in Asian countries are expected to perform some positive role be-
cause she and they are Asians; and on the other hand, she and they are
severely criticized because of behavior which would be permitted in the

case of Europeans or Americans. Such a delicate position of Japan and the
Japanese in the region, if we are optimistic and well-prepared, can serve

as an asset linking the countries with advanced economies and those with
developing economies by the feeling of solidarity. If, on the other hand,

we are pessimistic and actually ill—prepéred, it can become a debt to con-

fuse Japan's policy choice and Eo aggravate the relationship between

developing countries and those economically advanced countries in general.

2. Domestic conditions and capabilities hitherto existing in Japanese
democracy after the Second World War.

a) Consolidation of "post-War democracy"
- In talking about .governability of democracies in Japan's case, the
place to start from is the reforms after the Second World War, and the 1947
Constitution of Japan as the key political institution and belief of post-

War democracy. It has been argued not only in Japan but also abroad that
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the Japanese Constitution of 1947 was made under the U.S. occupation. And
the record does show that the draft was written by the staff of SCAP (Supreme
Commander of Allied Powers) General Douglas MacArthur, and handed to the
Japanese Government with strong pressure in early 1947.

However, in spite of apparent record of such imposition or implantation
by the Allied -- and actually American -- occupation forces, and although ' -
there has been a tenacious movement to- abolish this "given Constitubion"
and to make an "autonomous" Constitution by rightists both outside and
inside Liberal Democratic Party, the Japanese 1947 Constitution has already
operated for thirty years and will be kept intact for the foreseeable future
including its famous unique Article 9 forbidding to wage a war as a nation
and to have armed forces for that purpose. It is a miracle of modern
history, and is one key factor to understanding or to predicting Japanese
society and politics.

This miracle has had three good reasons to occur.(g) In the first
place, the Constitution draft prepared by SCAP was not made in the air.

It had many common ideas with a constitution draft prepared by the Japanese
liberals at that time. And beside the Constitution itself, many post-War
reforms pertormed under the Allied Occupation -- actually American occupa=
tidn -- were conéruenf with.(or some steps in advance of the line of) the
proposals made by the liberals or even by the enlightened bureaucrats
either at that time or even in pre-War days. In other words, many reforms
made during the occupation days after the defeat of the Second World War
helped to release and encourage "reform potentials" which had already ac-

cumulated in Japan due to the modernization process, which had been
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incessantly promoted even during. the Second World War. .Secondly, a posi-
tive role was played by the opposition -- especially that of the Japan
Socialist Party in the period of 1952-1955 just after the end of occupa-
tion in 1952. The Conservatives, at that time consisting of the Japan -
Liberal Party and the Japan Democratic Party, wanted to revise the "exces-
sive" reforms made under the occupation and campaigned for rewriting the
whole Constitution. . The key parts of the Constitution which the Conserva-
. tives wanted in common to rewrite were those on the status of the Emperor,
the Article 9, and those concerning the family system.  Extreme conserva-
tives wanted more general de-liberalization concerning the rights of labor
unions, freedom of speech and association, and so on. .If their attempts
had been successfgl, what would have been the subsequent consequences for.
Japanese society and politics? Since it is just a matter of sheer conjec-
ture, it is open to various arguments. My argument, however, is this: the
consequénce would have been less stability of Japanese politics and the
accumulation of more frustration and alienation among more educated people
and also among younger people in Japanese society. A Japan with recognized
armed forces but with more domestic political confrontation and more ac-
cumulation of frustration among the populace, and possibly with repeated
attempts of constitutiongl rewriting in both radical and reactionary direc-
tions, would have been possible. To stop to indulge in the imagination,
anyway, the actual course of history was that the Socialists, who at that
time-were divided between the Right-wing Socialists and the Left-wing
Socialists but who both agreed to preserve the 1947 Constitution, succeeded

in winning one-third of both Houses of the Diet in elections in the early
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1950s and blocked the Conservatives' attempt to revise the Constitution,
to initiate which approval of two-thirds of the Diet was required. The
legacy of the Constitutional dispute in this period still remains as a

way of thinking of the 1947 Constitution as one package, that is, thinking
based on an either-or way so that no part of the Constitution: can be re-
vised without rewriting the whole. Thirdly, the mainstream of the Con-
servatives -- Liberal Democratic Party -- is presently lukewarm about thi;
matter and does not want to take thé trouble to confront the Socialists and
the Komei Party. Behind such lukewarm attitudes of the Conservatives not
to take the trouble to alter the 1947 Constitution, there is another
factor, which has contributed to the consolidation of that Constitution.
In the process of economic growth since the second part of the 1950s and
throughout the 1960s, with a number of concomitant social changes, the.
1947 Constitution and most of the post-War reforms became congruent and
functional to the operation of Japanese economy and society. The issues
raised by the Conservatives, especially by the rightists' wing of them in
the period just after the end of occupation, against the 1947 Constitution
became obsolete.  For example, the 1947 Constitution and the reform of the:
family code assured the independence of family members. Younger pecple,
who were supposed to be under the control of the family-head before the
reforms, got legal freedom from the family by the post-War reforms.and ac-
tually got economic freedom by the labor shortage and consequent rise of
wages for them due to the economic growth since 1955. From the viewpoint
of companies also, voluntary mobility of the younger people irrespective of
the assent of family-head is rather welcome. To the expanding higher

educated population, which has contributed to the labor force with higher
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quality, the idea and stipulation of the status of the Emperor as mere
symbol of the state in the 1947 Constitution has been more comfortable than
either the idea of the Emperor as the God in pre-War days or .the idea of

the Conservatives that the Emperor should have more substantial power.

Labor unions recognized and protected by the 1947 Constitution, with their
peculiarly Japanese form of "enterprise unions," were found to be no obstacle
to technological innovation and contributed to the maintenance of commitment
of the workers to the company.

Thus, the mainstream of the Liberal Democratic Party and also the main-
stream of Japaneée economic circles have no seribus intention of'revising
the 1947 Constitution now and will not have such in near future. According
to opinion poilé, the majority éf the mass public also sﬁpport the 1947
Constitution as a whole. The Socialists and the EQEEE Party are committed
firmly tovit. The Japan CommunistvParty also has declared its commitment
to défehd‘fhe preéent Constitufion at least at the present moment and in
the near future, although at the same time it is not'hiding'its view that
at séme future>£ime the Cénstitﬁtion shouid be fewritten in mére socialistic
style,va point which theyggggi Party has been fiercely attacking.

Thus, in éoméariéon with the ‘German‘Weimar Republic of 1919—1933,
Japanese post—wéi démbcracy has a far firmer basis. A doubt, however,
remains.whe£hef the ordinary Japénesé people accept the post-War demoératic
system 55 a kind of given based on their feeling of instrumental legitimacy
that the poét-War period with its ecohomic prosperity has been-better thaﬁ
the pre-War period. But even if éo, the pre-War system has no competing
attraction either, espéciailyrto those younger generations. There is little

possibility of a powerful revival of Japanese militarism or political
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traditionalism in pre-War style in the future. Rather, the problem is
that, treating the 1947 Constitution as given, how can Japan handle the
status of Japanese Self Defense Forces, which have been regérded by the
Socialists and the Communists as unconstitutional, on one hand, and which,
on the other, have'accumulated‘capability and de facto legitimacy durihg

their existence and’development over twenty years under the LDP government?

b) Capability of Liberal Democratic Party

The Japanese Conservatives -- especially the Liberal Democratic Party
since its formation in 1955 -- ruled throughout post-War Japan except for
the shert and unsuecessful coalition of the Socialists and Democratic Party
in 1947-1948. The capability of LDP is open to partisan disputes. LDP
people and ardent supporters of LDP can say that duration of LDP's
majority fqr 20 years, Japan's economic growth, and her peaceful existence
with other nations under its rule are the proofs ef LDP!'s high capability.‘
The award of the 1974 Nobel Peace Prize to ex-Prime Minister Eisaku Sato
seems to back up such argument. But, on the other hand, naturally the oppo-
sition parties have been critical of LDP's capability and actually expressed
astonish@ent and criticisms concerning the award of the Nobel Peace érize
to Mr. Sato. Apart from such partisan disputes, two observations can be
made. One, LDP's rule has carried with it both merits and demerits; in
other words, functions and dysfunctions. Two, the social and cultural bases
which have hitherto supported the merit-side or functioﬁal side of LDE haye
been declining. In cher words,_the changing tides of Japanese society
seem to be less congruent with, or beyond the adaptability qf, LDP. than

before.
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‘As for the former, I can cite three points. Firstly, the close coordi-
nation between LDP, higher elite corps bureaucracy, and the economic elites,
which has been called "Japan Incorporated" since Time magazine's story of
May 10, 1971, invented such a name-tag, certainly contributed to Japan's
economic growth and will also function positively in times of economic
crises to come, through skillful "consensus economy."” Certainly LDP's
capability of policy formation is high in the sense that it is fused with
tﬁe elite bureaucrats corps which is a group consisting of ex-high-bureaucrats,
who became either LDP parliamentary members or top executives of public and
private corporations after their relatively early retirement (around the
ages 50 to 55 years o0ld), active high bureaucrats, and successive genera-
tions of elite corps who passed higher civil service examination. Ex-high-
bureaucrats as LDP politicians contribute their knowlédge and experiences
accumulated during their bureaucratic career to the formation of policies
by the party, on one side, and, on the other, can maintain communication
with their ex-colleagues in public and private corporation and, moreover,
may utilize the cooperation and assistance from.their successors on active
duty in the bureaucracy.

Secondly, LDP has built up its skillful vote-getting machines of
koenkai (associations supporting individual politicians), through which
various demands -- personal, regional and occupational -- of the vast
populace have been absorbed and satisfied. Every LDP Diet member maintains
his koenkai,(é) which comprises often tens of thousands of "members" who
rarely pay membership dues. Almost all the expenses to maintain such

koenkai are paid by that LDP politician himself, who therefore always
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badly needs money. LDP politicians are very responsive to their koenkai
clients, especially .to the key persons.in them, who are often the local in-
fluentials of agricultural associations or small- and medium-sized trade
assocliations. Therefore, in spite of its close coordination with big
businesses and its financial dependency on them, LDP has not ignored those
interests of local influentials in the sectors of agriculture, fishery,
small- and medium-sized commerce and manufacture. In other words, LDP at
the grass-roots has been loosely structured and has consisted of federa-
tions of hundreds of small parties, so to speak. Therefore, it has been able
to absorb a variety of interests and demands. On the other hand, as is well
known, mainly because of the distribution of money, LDP politicians are
"aggregated" into several factions, and eventually, LDP's policy formations
are made in close contact with bureaucracy and big businesses. Here, in a
sense,. there is a beautiful design of wider interest articulation through
individual LDP members and their koenkai, and interest aggregation through
factions, eventually through agreement by that triumvirate of big business,
bureaucracy and LDP.

Thirdly, although LDP has been self-identified as a conservative party
and many members. of it have expressed nostalgia for a number of aspects of
the pre-War system from time to time, and although a close tie with the
U.S. has been LDP's official line on foreign policy, still LDP Diet members.
have enjoyed a wide range of freedom to express divergent policy views and
even behaviors concerning both domestic and foreign policies. 1In the sphefe
of foreign policy, members of the Asian and African Problem Study Group

had visited the People's Republic of China a number of times before Tanaka's
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visit to China, and also have been keeping contact with the People's
Democratic Republic of Korea. On the other hand, LDP still has strong
Taiwan-supporters and also a "Korean" lobby meaning those keeping close

tie with Republic of Korea. 1In the sphere of domestic policy, a fairly
wide divergence of opinions exists among LDP politicians. This ideological
looseness and vagueness of LDP are due to the above-mentioned independence
of LDP politicians in vote-getting and non-ideological formation of fac-
tions within LDP, and they have, in their turn, contributed to the neutral-
izing of the party image against the attack from the opposition parties
that LDP is a reactionary party, and they have, moreover, given LDP wider
channels of contact and assets to be utilized in case of policy change.

All these three conditions have also been pointed out, on the other
hand, as carrying demerits and causing dysfunctions. One, close contact
and skillful coordination between the parties in the triumvirate has meant
their unproportional predominance in policy formation. Powers to counter-
vail and check that triumvirate have been disproportionally weak. Aas for
the secona mechanism which has made LDP capable of absorbing various in-
terests and demands, since the supporting groups of LDP are not distributed
equally in terms of region, occupation and generation, unavoidably some
interests are systematically respected more and some others are ignored.
And, continuation of LDP rule er nearly twenty years has generated a
sense of being alienated from power and the feeling of ill-treatment in
certain sectors of society. By those supporters of the opposition parties,
not only LDP's rule, but also the period when Japan has been under LDP

rule itself, is regarded as subject to criticism. Those people feel that
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it has been,ghgiE rule, and Their period, not QE£§° This kind of feeling

of alienation was clearly expressed when ex-Prime Minister Eisaku Sato was

awarded the Nobel Peace Prize. Thirdly, concerning above-mentioned loose- -

ness of -ideological control ‘within LDP, the other side of the coin is the:-

widely held fear of unpredictability of LDP behavior. Some policies are :

formed based on factional fight or compromise within LDP, and many others are

made upon consultation with, 'or according to the advice of, bureaucracy

and business circles. Concerning the former, especially from the views of

opposition parties, LDP is a party which can suddenly propose ultra-conser-

vative, even rightist-like proposals. Partly due to the result of these

features of LDP rule, and partly due to the nature of the opposition parties

-— especially the Jdpan Socialist Party which has been committed tightly

to Marxian doctrine -- a lack of trust between governing party and opposi-

tion parties has been conspicuous. And also, those intellectuals support-

ing the opposition parties are more numerous and vocal in their criticisms

of LDP than expected, given the stability and achievements of LDP rule.
Another source of vulherability of LDP is an ethical one concerning

its way of procuring and spending political funds. 'As mentioned above,

all LDP politicians ‘have to constantly procure and spend money in order

to maintain their own koenkai. The minimum necessary expenditure of LDP

Diet Members is said to be 3 million yen (10,000 in U.S. dollars) per

month in an off-election period. They raise part of the money by them-

selves, and part comes from their faction leaders. Faction leaders have

to take care of the funds of their followers. And it has been a well-known

fact that the main part of these political funds is given by business -
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corpcrations. »The points are: One, whe;her huge sums of political dona-
tions by business corporations arc¢ really pure and voluntary contributions
or implicit bribery? Two, is it fair political competition that LDP and
LDP factions combined are spending political funds‘five times larger than
the total political funds spent by all four opposition parties together,
according to an official report released by the Government.(ﬁ) Moreover,
it is widely believed that the actual sum of the political spending by LDP
is more than this official record.

It is a well-known fact that LDP's share of the votes in national elec-
tions has been gradually declining. Although in the case of the House of
Representatives LDP still maintained 46.8% share of the votes in the 1972
general eléction, the LDP share fell below 40% (39.5%) in the Prefectural
Constituency of the election of the House of Councilofs in 1974. Partly
due to the overrepresentation of the rural districts in the Diet and partly
due to the split of the opposition parties, LDP still succeeds in getting
a majority of the seats in the Houses (271 out of 491 in the House of Repre-
sentatives, and 126 out of 252 in the House of Couneilors). LDP's majority
is slim in the House of Councilors and LDP lacks sufficient majority legi-

timacy even in the House of Representatives due to rural overrepresentation

and the above-mentioned disproportional spending of political funds.

c) Quality of Japanese Bureaucracy
Although it depends on the definition of "governability," in any under-
standing of governability as a synthetic capability relating the governing

and the governed, the quality of bureaucracy either as the governing or as
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an intermediary between the governing and the governed or as an autonomous
third force has special significance. 1In this respect, the Japanese bureau-
cracy seems to deserve some attention. Historically, Japanese bureaucracy
was formed after the Prussian model, legacies of which remain even today in
formalistic legalism and alleged neutralism which does not, however, pre-
vent the high-bureaucrats from committing themselves to partisan stands

of the governing party, as representing the interests of the State. As
above-mentioned, many high-bureaucrats, after retirement, have joined in
LDP and, after their successful election, have become key figures of the
governing party. The bureaucrats on duty are, however, fairly autonomous
under the control of administrative vice-ministers and as the elite-bureau-

cratic corps with a high degree of their own esprit de corps, similar to

the British Civil Service. And recently during the period of economic growtﬁ,

mainly in the ministries of Finance,(é) International Trade and Industry,

and the Economic' Planning Agency, technocrats, consisting primarily of

economic specialists, have been gaining power, and in this predominance.of

technocrats, Japanese bureaucracy can be compared with the French bureaucracy.
Thus, capability of Japanese bureaucracy can be evaluated as rather

high. The members of the elite bureaucratic corps consisting of those who

passed higher civil service examination -- whose number is still limited

to four hundred or so annually in this age of expansion of higher education

with 1.5 million university students --are really elife both in terms of

their initial caliber and the opportunities of training and accumulation

of administrative experiences given to them during their careers. Those
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elite bureaucratic corps of about ten thousand are still today prepared
to work 24 hours per day and seven days a week if necessary, because of
their privileged position of good care and faster promotion and prevailing
ethos of diligence and self-sacrifice in those elite corps.

There are, however, dysfunctions and vulnerability in the Japanese
bureaucracy. One, as menticned above, the top part and also the alumni
part of the Japanese bureaucratic elite corps have been too fused with
LDP. Two, with the expansion of higher education, a system designed to
recruit only four hundred or so to the elite bureaucratic corps cannot main-
tain itself forever. ‘Actually, many university graduates are taking exami-
nations of middle civil service which have been intended for high school
or junior college graduates. The point is that, in such a situafion,
it will become difficult to give special favor to those who passed higher
civil service examination and to discriminate against other members of
bureaucracy Qho are now equally university graduates. 1In the not remote
future, the notion and practice of elite bureaucratic corps will be forced
to give way to more egalitarian, less p?ivileged forms. Local governments
have been doing this already. For instance, Tokyo Metropolitan Government
has been recruiting several hundred university graduates on equal basis.
Two, it has been é firm established practice for Japanese Ministries to
recruit their pérsonnel, both elite and non-elite, as thé personnel of their
own Ministries. The function has been to build up the Ministry's own
bureaucracy of specialiéts on matters over which that Ministry presides

and to build up strong solidarity of elite bureaucratic corps within a
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particular Ministry. This practice has brought with it the pattern of
ministerial bureaucrats acting to promote the interests of their clienteles,
and promoting interests and demands within their jurisdictiéns ardently

even in dispute with the governing party, serving thus as guardians of
interests which might be neglected by the governing party. Bﬁt, on the
other hand, the cost paid for that is bureaucratic sectionalism and there is
no bureau to take care of overall policy. To be sure there are the Prime
Minister's Office and the Cabinet Secretariat, which are supposed to per-
form this function, but these bureaucrats, however, come from various
Ministries, serve for a couple of years and go back to their home-Ministries,
who, therefore, remain rather committed to the particular interests of

their home-Ministries.

d) Economy

As is well known, Japanese economic growth during the two decades up
until the o0il crisis of October 1973 was amazing, maintaining over 10%
substantial annual growth rate continuously. GNP and also. per capita in-
come doubled every five years. Even considering the rise of commodity
prices, still real wages nearly doubled between 1960 and 1972.(§) Japan's
GNP is larger than that of any West European country and her per capita
income or wage is roughly equal with, or even slightly more than, that
of Britain or France, as the statistics tell.us. With this growth of
GNP and increase of per capita income and wages, the government revenue
and spending has expanded enormously. From 1965 to 1973, for instance,

the government budget grew from 3,658 billion yen to 14,284 billion yen,
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i.e., over three times.(Z) In other words, so far, with the growth of the
Japanese economy, government has acquired tremendous amounts of goods and
services which it can dispose, and this has made it possible for the Japa-
nese government to distribute goods and services in response to the increased
demands of the populace. Under these circumstances, government has been
able to avoid serious priority problems.

Again, as is well known, starting from successive devaluation of the
yen, the oil crisis and subsequent jump of oil price has been changing
the picture rapidly. The growth rate for fiscal year 1973 (April of 1973
to March of 1974) dropped sharply to 5.4%, and that for 1974 fiscal year
was eventually found to be minus (-1.8%). According to the Ministry of
International Trade and Industry, the expected growth rate for 1975 is
2%. Althongh somewhat calmed down, still the rise of consumer price as
of March 1975 in comparison with the previous year was 13%. The govern-
ment target is to lower the rise of consumer prices to within a single
digit by the énd of 1975. 1In this economic situation, the national
government still could increase its budget to 17,180 billion yen in 1974
fiscal year and 21,280 billion yen in 1975-fiscal year, without making
serious deficits and increasing the tate of inflation, but local_govern-
ments now face serious deficits in their budgets. It is expectcd that
the national government, too, will face a tighter financial situation and
priority problem in budget-making for.next fiscal year beginning April 1976.

As for.the longer economic perspective, the government defines the
period 1974 to 1976 as an "adjustment" period from rapid economic growth

to "stable" economic growth or to a "less accelerated" economy, as it is
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called. After 1976, the MITI is expecting about 7% economic -growth. If
so, this moderate growth can bring with it some leeway for priority problem
but that leeway will be far more restricted in comparison with the past

period of more than 10% rapid economic growth.

e) Mass Media

Development of mass media in Japan is quite conspicuous. The total
number of copies of newspapers issued daily is 56 million copies, which
is second only to that of the United States (63 million copies). Estimated
number of television sets currently in use is 48 million and there are five
nationwide television networks ~-- one is the publiciy operated NHK (Japan
Broadéasting Corporation) and the other four are privately owned (NTV, TBS,

(8 Besides the press and the TV, the plethora of magazines

Fuji and NET).
is a chafacteristic of the Japanese mass media scene. In particular, a
variety of weekly magazines with huge circulation (about 50 kinds of weekly
magazines are selling eight million copies per month) is striking.

What is the relevance of those Japanese mass media to the governability
of Japanese democracy? Under the post-War democracy, there has been no
governmentai censorship except during the occupation period, and ali the
major newspapers and TV networks havé been avowed guardians of democracy.
Their qualities are not bad, and especially the five major newspapers with
nationwide circulation (Asahi, Mainichi, Yomiuri, Sankei and Nihon Keizai)
are proud of being quality papers with several million circulation, and
they are competing with each other in terms of their quality.

Thus, we can say that the Japanese mass media as a whole are a positive

factor to the maintenance and operation of Japanese democracy. However,
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the Japanese mass media have several characteristics peculiar to Japan, which
function as a kind of constraint, within which Japanese democracy has to
operate and which might make Japanese democracy vulnerable under possible
changed conditions.

First of all, as has often been pointed out, Japanese newspapers are
highly standardized, in the sense that (a) they tend to refrain from pre-
senting partisan opinion, and (b) they all allocate their space in a quite.
similar way to cover everything from on-the-street human interest stories
to high-brow academic articles.

Secondly, alongside the above-mentioned non-partisanship, another estab-
lished characteristic of Japanese newspapers is what is called "opposition
spirit,” which means to be critical of government, but within the limit of
non-partisanship. The result is that non-partisan intellectual radicalism
is treated rather favorably in the newspapers and a tone of moral sensation-
alism colors the reports and articles in newspapers.

In the case of broadcasting, NHK more strictly clings to the principle
of non-partisanship and to a less critical spirit than the newspapers.

Other TV networks are more and more tied to particular major newspapers
and show similar chafacteristics to the newspapers in their reporting.

Moral sensationalism is more naked in the cases of several weekly maga-

zines, such as Shukan-Post, Shukan~Gendai and, although in a rather conserva-

tive tone, Shukan-Shincho, each of which is selling over half a million

copies every week.
Those characteristics of Japanese mass media can have both positive

and negative functions for the governability of Japanese democracy.
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Newspapers' and NHK's non-partisanship is good in preventing manipulation
by the powerful mass media. Moral sensationalism has helped to arouse the
attention of the public to politics from issue to issue as it arises.
Negative functions, however, also follow from those characteristics. Non-
partisanship of the mass media can bring with it the loss of the function
of stimulating political discussion, and critical spirit and moral sensa-
tionalism can obstruct necessary mobilization of support by the government

and encourage political distrust of the government.

f) Education

Expansion of higher education in Japan has been amazine during the past
decade. The percentage of those enrolling in universities and colleges
among the eligible age group has doubled during this decade and reached to
30% in 1974. And it is expected that this trend will continue to grow and
that percentages will reach to 40% by 1980.

From the educational viewpoint, the Japanese university system has a
number of problems to be solved,(g) but only the political relevance of this
expansion of higher education will be considered here.

So far, university expansion has caused relatively little direct impact
on politics. Of coﬁfse, there has been sporadic campus unrest, emergence
of a variety of radical groups recruited from the university students,
and participation of a number of students in anti-pollution movements.
Also,'the Japan Community Party has maintained its influence on student
movements through its Democratic Youth League, and the League's members
are quite active in assisting JCP's election campaigning. However, a

majority of 1.5 million Japanese university students and a couple of
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million of recent graduates have been politically relatively calm. One

of the reasons for this relative calmiess has been the favorable situation
of the job market for rapidly expanding numbers of university graduates.
This decade has witnessed an enormous expansion of tertiary industries and
of professional, technical, and clerical jobs, which have absorbed a couple
of million of university graduates. The shortage of young blue-collar
working forces resulted in the improvement of the wages of not only young
blue-collar workers but also of young white-collar workers. In spite of
an ongoing change of values in younger generations, organizational dis-
ciplines regulating the new recruits in business or bureaucracy have per-
sisted and have been successful in making them adapt to their organizational
norms.

Moreover, so far the expansion ;f higher education has coincided with
the expansion of local governmental activities and personnel. The per-
centage of university graduates among newly recruited civil servants on the
local government level has increased rapidly, which has certaiﬁly cohtributed
to upgrading the quality of local civil service.

Another aspect of higher education has been the increase of social
science specialists in the universities, some of whom have begun to keep
closer contact with governmental policy-making than previous Japanese uni-
versity professors. Econometrics, social engineering, and regionallplan—
ning -- in these fields a number of specialists are giving more advice
and kéeping close contact with government. Of course, on the other hand,
expansion of higher education also has brought with it an increasing number

of intellectual oppositionists. In Japan's case, however, intellectual
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oppositionists have a long tradition. What is rather new is the emergence
of policy oriented fields of social science and policy oriented intellectuals
prepared to give advice to government.

The crucial question, however, is whether the Japanese economy can con-
tinue to offer suitable jobs to university graduates who constitute over
30% or even 40% of the corresponding age group. - And another crucial ques-
tion is the cost and quality of higher education. Government has been
increasing the appropriation of public funds to assist private universities.
In the expected tight budgetary situation, whether government can and

should expand such assistance is questionable.

g) Labor ﬁnions

As was mentioned earlier, labor unions have established their recognized
position firmly in Japanese post-War democracy. And, also, Japanese labor
unions with their form of "enterprise union" -- meaning that unions have
been organized cbrresponding to the scope of each company, embracing all
employees in that company -- have had no essential objection to the intro-
duction of technological innovations so long as the company has guaranteed
favorable treatment and offered retraining to those who were transferred to
new jébs in the compaﬁy, unlike British unions based on a particular job
or craft. On the other hand, in spite of their basic form of "enterprise

union," Japanese labor unions have succeeded in building up federations of
unions within the same kind of industries, and eventually national federa-

tions of labor unions (Sohyo and Domei are two big national federations of

labor unions, as is well known), which have been exercising fairly strong
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influence through their jointly scheduled plan of wage-raise demands (so-
called "spring struggle") and electoral campaigning supporting the opposi-
tion parties -- Sohyo supports the Socialists and Domei supports the
Democratic Socialists).

Present-day democracy cannot exist without the recognition of, and
the support from, labor unions. Actually, the Japanese labor unions, es-
pecially two big national federations, have been the avowed guardians of
post-War democracy, although in different sense and direction. Sohyo has
been in close cooperation with the Socialists, and not completely unfavor-
able to the Communists, and definitely against LDP. Domei has been support-
ing more moderate Democratic Socialists and definitely against the Communists
and has been prepared to coopérate with LDP and LDP government upon certain
conditions.

The roles to be played by labor unions in a democracy, however, involve
a number of delicate things. In Japan's case, even under LDP government
which has had no labor union to support it, government cannot ignore labor
unions in labor administration and_has had the representatives of Sohyo and
Domei on a number of Delibération Councils on labor administration and also
on Labor Relations Committees. But essentially, LDP has been on the side
of business and more concerned with the interests of its supporters --
farmers, small and medium manufacturers, and all other miscellaneous people
organized into their own koenkai. One might argue that it has been rather
a good balance since the organized labor has had powerful say even if it
has not been respected by LDP. The opposite argument is that the organized

labor should have been respected more in order to counterbalance the influence
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of big business on LDP government. Some people argue that organized labor
has been representing not only the interests of its members but also all
those who have been unfavorably treated under LDP ngernment..‘The third
view, which has been emerging rather recently, does not trust either LDP
government or labor unions. It insists that since labor unions represent
the interests of only a fraction of total population {(only about 30% of
the employed are organized into labor unions) and since the two national
federations represent an even smaller fraction (Sohyo with its four million
membership organizes 10%; and Domei, with its 2.5 million membership, 7%
of the.total employed), the interests of ordinary citizens should be re-
spected more, i.e., emerging consumers' movements and various citizens'
movements should be respected more than,.or at least alongside, organized -
labor, in order to increase the responsiveness and equity of Japanese

democracy.

II. Changing Values, New Generations and their Impact on
"Governability" of Japanese Democracy

Since values determine the way people think and act, if is important
to see how the changing valués, which are most conspicuously observable
in younger.generations and ére expected‘to accumulate in years to come
by the arrivél of éuccessive neﬁ generations, will affect "governability"

of Japanese democracy.

1. Political beliefs

a) 1947 Constitution as a package as the key political belief
All the survey data collected in recent years reinforce the

point that there is no sign of weakening of the support for the 1947
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Constitution as a whole. 'On the contrary, the younger and the more edu-
cated (those two factors work independently to the same direction) tend to
support more the 1947 Constitution as a whole, including its Article 9
forbidding Japan to wage a war and to have armed forces for that purpose.(lg)
Therefore, as mentioned above, the 1947 Constitution became, for good (as I
think) or for bad (as did novelist Yukio Mishima, who committed suicide
after his comical and unsuccessful intimidation of one of the top echelons
of Japanese Self-Defense Forces) ‘a kind of given.

The arguments against this, however, have been presented and will be
repeatedly presented in the future, too. One kind of argument is that
the Japanese war-like "nationai character" will not change so easily;
therefore, if international situations slightly change, the Japanese will
easily change their minds and discard the 1947 Constitution, especially
its Article 9. But this kind of argument, which is often found among
overseas Chinese scholars still today, is highly improbable. The other
kind of argument stresses that if some grave change should occur in inter-
national relations, in other words if some real threat of aggression to
Japan by some foreign powers should occur, the Japanese "mood" would
change rapidly to support for rearmament and consequently revision of the
Constitution. This possibility certainly exists, but this argument seems
to be based on assumptions which will be actualized with very small probability.

But, at the same fime, several comments and reservations are in order
in view of the recent activities of the "Japanese Red Army" abroad. There
are continued possibilities that those minority radicals will resort to

individual or small group terrorism both abroad and at home.
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Those incidents belong to a different level of things. It is not the
expression of general bellicosity of the .Japanese people, but the expres-
sion of new-left minority radicals, widely found also in North America
and WestuEuropean countries for one thing, and Japanese ignorance of the
Arabs and non-existence of the connection between Japanese radicalism
and Jewish intellectuals as is found in North America or West Europe.

It is thus undeniable that the radical minorities on the far left
will continue to do terrorism abroad in supporting the Arabs (or, pre-
cisely, being utilized by the Arabs) and also bombing main offices of such
companies as the Mitsubishi Heavy Industry Co. or the Mitsui Bussan Co.
within Japan. The ultra-rightists, too, will be able to recruit a small
number of new members constantly from the youth both in and outside uni-
versities, and they might succeed in political terrorism in the future
too, such as the assassination of the Socialists’ Chairman Inejiro Asa-
numa, which occurred in 1960. As a whole, however, the Japanese- younger
generations have the political beliefs congruent with, and definitely
supporting the 1947 Constitution.

b) Emergence of "pérticipation" and "protest"

motivations and movements

On the other hand, there is occurring an ongoing change of political
beliefs, which is not incompatible with the beliefs in the 1947 Constitu-
tion, but is not identical with it, and which will exercise a far-reaching
influence on the future of Japanese democracy. It is a change from sub-
missiveness to authority to active protesting and demanding of participation,

i.e., from "subject" political culture to "participatory" political culture.
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There are beautiful data which show this change (Table 1).

Table 1

Responses to the question "In order to improve Japanese nation,
do you agree or disagree to the statement that, if a competent
politician is .available, it is better to leave things to him
instead of discussing them among ordinary citizens."

Agree Case by Disagree Others, Total
case - ' DK, NA
1953 © 43 9 38 10 100% (n=2,254)
1958 35 10 44 11 100% (n=2,369)
1963 29 12 - 47 ‘12 100% (n=2,698)
1968 30 10 51 9 100% (n=3,033)
1973 23 15 51 . 11 100% (n=3,055)

Source: Institute of Mathematical Statistics, Ministry of
Education, A Study of the Japanese National Character
--The -Fifth Nation-wide Survey-=, 1973.

Two comments are specially warranted on this table. One, in 1953 when the
first ‘survey was conducted, a majority of the Japanese over 20 years old
were prepared to leave things to competent politicians, if such were
available.” 1In other words, at.that time, the majority &f the masses were
prepared to obey a competent politician; therefore, the governability
problem was simply a problem of the politicians - that is, whether such
competent politicians were available or not. Two, during, the period of
economic growth, people have become more self-assertive and have come to
dislike leaving things even to competent politicians. Then, the govern-
ability problem becomes the problem of not only the competence problem of

governing, but the problem of both the governing and the governed.
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Other cross-national data show the existence of phenomena of. in-
creasing demands for participation in Japan similar to those in West
European and North American countries. To the quustion asking the respondents
to choose two most important values from "law andvorder," "encouragement of

more participation in vital political decisions," "restraint .of the rise of

’

prices," and "freedom of speech,” which was used in Professor Ronald Ingle-

hart's six West European surveys,(ll)

Japanese respondents reacted in the
following way. First, according to the marginal distribution, "price-
restraining” got‘the firs£ choice (70.4%), and the others following with .u
"law and order" 45. 3%, "barticipatioﬁ" 35.1%, and "freedom of speécH'l3.8%.
The age and educational différénces, however, were conspicuous. - Among younger
people in their tWentiég and those with university edﬁcation; fhe choice of
"participation" surpassed that of "law and order" and got the second ranking
next to "the price." In combination of the choice of two values, the com-
bination of "participation.& free speech," which Professor Inglehart assumed
to be the ‘pure type of "post-industrial value," was less popular in Japan

than in West European countries. ‘Japanese responses, however, were more

bulky in the intermediary type of "prices and participation." (Tables 2 .and 3)
And again, the younger and the more educated clearly show their preference

for the value of participation. . (In the case of the younger, those in their
twenties, about 15% prefer the combination. of "participation and free
speeches," and, if coupled with "participation and prices," they are the

top choice.)
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Table 2

Japanese choice of combination of two values

Order Prices Free
Order Order & Par- Prices & Par- Speech & None
& & tici- & Free tici- Partici- DK
Prices Speech pation Speech pation pation Others NA Total
32.6 3.0 7.2 6.8 21.5 3.6 15.9 9.3 100%
(n=2,468)
- Table 3
"Pure" Value Pairs by Nations (Percentage choosing
each pair within given national sample)
Pair chosen: " Italy France Germany ' Britain Japan
Acquisitive 35 38 43 36 38
Post-bourgeois - 13 11 10 8 4

(Figures for Italy, France, Germany and Britain
are from Inglehart, op.cit., p. 995)

The heightening of participatory motivation, however, is often related to
increasing distrust of institutionalized channels of participation -- that

is, electiqns and political parties. Thus, ﬁhe_other side of the coin is the
decline of political parties and rise of various voluntary citizens' and
residents' movements which hate and refuse to follow the leadership of any
political party and prefer protests instead of institutionalized participa-
tion. According to a recent nationwide survey,(lg) the responses to the
question "which would you prefer about the future of Japanese party politics --
one, to back up the political party which can be relied on; two, to promote

citizens' or residents' movements as they become necessary; three, I have
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nothing to do with political parties or'pdlitics at all?" -- are divided

as follows: 57.0% chose the'first{'l7.3% the second, and 5.3% picked the
thifd respoﬁse. This distribution is not so bad from the vewpoint of
political parties. Again, however, the younger (among those in their
twentieé, 22.4% prefer ci£izen§' moveménts to parties, and 6.5% are totaliy
against pdlitics) and the more educated (23.1% of the university graduates-
prefer éitizens' movements rather than political parties) have less trust
in institutional channels of participation and are turning more to uninsti-
tutional, proteét—oriénted’movemgnts.

Protest-oriented movements have been spreading beyond those younger and -
more educated, beyond urban and industrial areas, to those older, ;ess edu-
cated, and to local, agricultural and fishery areas. The Mutsu, the first
Japanese nuclear—powéfed teét—ship,'drifted.fo; 54 da&s bécausé of fiérce
protest actions of the fishermen of the bay in which the base for that ship
was located. The reasons for this.protest were reported to be rather com-
plicatedIOnes. Fear of nuclear accidents and consequent possible contami-
nation waé certainly one of the reasons. However, at the same time, the
antipathy of the fishermen living in the "periphery"” and ill-treated by the
"center" for a long time against thé'government was reported to be another
reason. The point of the drifting incident of the Mutsu was that, whatever
the reasons for the protest were, even the fishermen in remote local areas
were pfeparéd to ofganiZe proteét movements when they felt the government
waé doing them an injustice. Also, farmers are no longer silent and obedient
to the government whenever they feel they aré treated unjustly -- mich less °

the more educated and the yoUnger'urban or suburban dwellers.
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In this respect, if "governability" involves the capacity of the
government to impose unilaterally policies or plans which will affect
the living of the citizens concerned, certainly such governability in Japan
has been decreased. But on the other hand, in case of Japanese government,

because of its long tradition of "Obrigkeit-staat," its behavior vis-a-vis

citizens often violates the usual standard of democracy. 1In order to talk
about the governability of democracy in the Japanese case, sometimes still
democracy should be emphasized at the cost of governability. Moreover, the
cost can be partly covered by learning and efforts on the side of bureau-
crats to be more careful and humane in doing their business. Fortunately,
Japanese bureaucrats -- both national and local -- have nowadays such
learning capacity. Another factor which has worked so far in recent years
is the financial ability of government to afford additional spending in
order to appease the protest movement by compensating the alleged damage
or promising costly change of plans. Certainly it is an easy solution,
avoiding the priority problem, which will become difficult in the approaching

tighter governmental budget situation.

2. Social and Economic Values

In a society such as Japan after World War II where indoctrination from
the above with the threat of punishment was non-existent, where any kind of
religious inhibitions after the separation of the Shinto from the state were
virtually non-existent, and where social changes such as urbanization, rise
of income and change of consumption styles due to the rapid economic changes

were so rapid, it would be naturally expected that every aspect of social
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relationships and values underlying them would change considerably. Again,
the most beautiful data showing these kinds of changes of social relations
and their underlying values are found in the surveys conducted by the Insti-
tute of Statistical Mathematics, Ministry of Education, in every five years -
since. 1953. That is, to the qugstiop that "there are all sorts of attitudes
toward life. .Of those listed here (the list is shown), which one would you
say comes closest to your feeling?" the percentages of those who picked up
"don't think about money or- fame; just live a life that suits your own
tastes," have. increased from 21% in 1953 to 27% in 1958, 30% in 1963, 32%

in 1968, -and 39% in 1973 by national average.(lé) +People have come- to pre-
fer less strenuous, more relaxed ways of life. The change has been most
conspicuous among younger generations and the accumulation of  such changés
resulted in the  above figures.

What are the effects of such value changes.on Japanese working behavior?
Other survey data(lé) show that the younger workers have stronger demands
for shorter working hours, more holidays, longer vacations, on one hand,.
and on the other, more opportunity for self-actualization on the job (Table 4).
However, the same table tells us about a number of other features of Japanese
workers' demands: (1) Even among the young workers, deméndifor raise of
wageézis.sfiil the mos£ outstandihg demand. Certainly money is not the
goél of 1life as the aone—méntioned éurvéy data show. However, the Wage
increaée ig the gfavést‘cohcern for workers in all ages.‘ (2) Eépeciélly
middlé-aged peoplé wifh growing family have increased desire to an é house,
pafticulariy on purchased land, whicﬁ will serve as thé most éecure property
in an age of continued iﬁflation. (3) Seniof workers aréinaturaily>more éon—

cerned about their retirement, health care and other welfare measures.



Table 4
Demands Raised by Male Workers (M.A.Y

(in percentages)

Age -19 20-24 25-29 . 30-34 35-39 40-44 45-54 55—64_ 65-
Item . . .

Shorter Working - ,
Hours : : © 49.0 42.5 37.1 34.6 32.3 29.6 24.5 28.8 30.4

More Suitable Job. 19.9 24.4 23.7 17.4 17.3 14.5 14.4 14.9 . 10.4-

Life-long Chance ‘ .
for Improvement 12.7 16.4 15.6 - 15.0 11.9 -10.3 9.9 6.3 7.2

Help for House- ‘ : _
Property Building 12.2 17.5 - 23.7 27.9 27.5 '26.4 ©22.7 20.2 15.2

Wage Increase : 63.8 63.1 65.7 66.9 67.8 65.9. 60.8 51.7 42.4

Extension of » . :
Retirement Age 3.1 3.0 4.5 7.4 11.3° '18.0 32.8 . 30.0 - 27.2

Welfare Measures 14.0 15.3 12.0 12.5 10.9 0.9 9.4 18.1 33.6

Prevention of . v
Work Accidents 13.1 8.9 8.0 8.4 10.6 '13.4 - 14.7 14.2 12.8

€€ - NY4vr
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In spite of the changing values of the workers, the Japanese organiza-
tions -- both governmental organizations and private enterprises -- have
coped skillfully so far in maintaining a high level of motivation for work
among their employees, as indicated by a very low rate of abéence (2.12% in
a survey of February, 1973‘52)). The reasons for this success are:

(1) The work force still contains a large proportion of older generations who
are committed to‘older values which lay emphasis on dedicatidn to hard work and
loyalty to the orgénizations. It is often pointed out that the middle-aged
middle-management people in particular have a generational feature of this
kind. (2) Japanesergig organizations with their paternalistic tradition

have the capacity and resources to absorb a variety of demands of the workers
of various generations including the youngest: better medical care, housing
loans with lower interest, better recreational facilities, and of course,

so far, large annual increases in wages. Moreover, they are now introducing
five-day work weeks, longer vacations, and an extension of the retirement

age from 55 to 60 -- in these points, they have the cards to make conces-
sions to workers' demands. (3) The Japanese younger generations are, in com-
parison with the previous, older generatiéns, less work-oriented, less
organization—orientéd, and more self-assertive. In comparison with West
European or American youth, however, the present Japanese youth still

retain some "virtues" favorable to the functioning of organizations

hitherto operative in Japan, if organizations are clever enough to make

some partial improvemept in their operations. For instance, according to

the above-mentionéd "Natiqnal Chgracter" surveys, the preference by the
Japanese for departmeﬁt chiefs”who are éaternalistic over those who are

(16)

rationally specific remains unchanged over time. And, as cited above,
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many of them want "self-actualization on the job." According to an eleven
country study of youth conducted by the Japanese government, the percentages
of Japanese youth who‘have chosen "a job worth doing"” as the most precious
thing in their lives are the highest among the countries surveyed. 1In
spite of signs of lowering, and less diffuse commitment to the organizations
among Japanese youth, still comparatively speaking, the Japanese youth' are
seeking more from the organizations, and, when organizations are flexible
enough to intrbduce some improvement to take care of more self-assertive
youth, they can maintain a fairly high level of work motivation among the
youth, keeping the basic lines of Japanese_organizations such as life-
employment, enterprise ﬁnion, aiffuse social relationships within the organi-
zations, and so oﬁ. Actually, so far there has never even been serious dis-
cussion of aboiishing the belt conveyof system in assembly lines in
Japanese‘factories. |

All the iabor and business speciglists seeﬁ to agree(ll) that the
Japanese organizational structures with life-long employment, enterprise
unions, relatively étrong commitmént to the orgénizations, higher motiva-
tion to work will survive at least until 1980, as far as the intefnal
factors within them are concerned. But, conversely, this means that in
the first part of the 19803_Japan will reach the critical point where the
accumulated changes of work ethics, attitudes toward life, aﬁd‘those
toward company and union, will necessitate corresponding changes in the
hitherto establishea iﬁstitutions and practices in labor relations. There-
fore,‘it will be wiser for Japanese séciety to prepare for that period and

preempt some of the anticipated reforms in advance.
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III. Consequences for and Future Perspectives on the Governability
of Japanese Democracy

1. Time Lag
Comparing the three.regions, Japanese democracy seems to be suffering
less from various changes, which have already brought threatening effects
on democracies in the other two regions. Japan seems to be enjoying the
time lag between causes already occurred and the consequences to follow,
(18)

partly due to the remaining reservoir of traditional values,— and partly

due to the structure of ‘her economy.

2. Decline of Leadership and Delay of Decisions

Some of the consequencéé of these changes have, however, already
emerged to-weakén the leadership capacity of Japanese democracy, and the
world si£uation has been changing to the direction of demanding more
positive action of Japan, which will be generated only by a higher level
of leadership capacity.

As‘is Qell known, LDP is facing the possibility of losing majority
position in the Diet. The opposition parties are split, i.e., there is
no opposition party Which can take the responsibility of governing by
itseif. of coufse, a multi-party systéﬁ and coalition formation are not
intrinsically dysfunctional to the‘operation of democracy. Moreover, LDP
as the maiofity governing pafty for.twenty years generatéd a number ofvdys-
functions su;h és”a éensé oflalienation on the part of the supporters of
oppositioﬁ parties, excessive fusion of LDP with bureaucracy and big busi-

ness, the ethical problem of political funds, and sporadic attempts to
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revive some part of pre-War institutions, thereby causing unnecessary:

C (19) . L . . . .
frictions. — On the other hand, since coalition formation is quite a
new experience to Japanese politics on the national level, some confusion
and delay of decision would be unavoidable. Especially in foreign policy
decision making, any coalition -- even the most moderate one of LDP and
the small Democratic Socialists ~- will bring with it a weakening of the
Japan-U.S. alliance to some degree and probably recourse to a less posi-
tive role in international affairs, from the U. S. viewpoint. In other
words, coalition formation can bring more drifting or flexible foreign
- N . (20) . s

policy than that under LDP's single rule. — Domestically also, multi-
party system and coalition formation are good for interest articulation but
not necessarily good for interest aggregation. Even under LDP's single
rule, pressure groups have been rampant in getting shares in government
budget. Any coalition will be exposed to more diverse pressures in budget

making and policy formation.

3. Vagaries of Urban, Educated Non-Partisans

A decade ago, the Socialists seemed to have a bright future, replacing
LDP and taking the position of governing party at some time. The Socialists’
C. . (21)
were then getting the support of the more educated in the urban areas. —
Today, however, in the urban areas, not only LDP, but also the Socialists
are declining. The Komei, the Communists, and, although in less~ degree, the
Democratic Socialists are getting a larger share of the votes than before.

But those parties are also uncertain about their future, because what exists

in big cities is a vast number of floating voters with non-partisan orientation,
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whose educational level. is high. It seems that no .single party will be

able to organize this section of. the voters as the 'solid basis for. it.
Fortunately, the possibility is quite slim or non-existent that these

people will come to support the extreme rightists or extreme leftists even

in the case of a sudden international or domestic crisis. But they are
vagarious in voting, switching their votes from one party to another, and

they like to vote for a popular non-partisan candidate if such a candidate

can be .found. Successful candidates in gubernatorial elections or mayoral
elections in urban areas are those who can appeal to this kind of voter . -

in addition to the support by more than one party.  This incfeasing_importance
of urban, educated non-partisans has a positive function in making politicians
and political parties more responsive to the demand of the populace outside
their intrinsic supporters:. On the other hand, however, by encouraging i
excessive populistic ‘responsiveness to the politicians and political parties,

this can also lower the integration capacity of them.

4. The Place of the Communists in Multi-Party System

The Japan Communist Party has been successful in recent elections in
increasing its votes and seats at both the national and local level. To
take the case of the House of Representatives, JCP's votes have increased
from 2.2 million (4.76% of the total votes cast) in 1967 to 3.2 million
(6.81%) in 1969, and to.5.5 million (10.49%) in 1972. Especially in metro-
politan-areas, JCP is now getting about 20% of the total votes.: - And JCP
has more than 300,000 members (virtually the largest solid party membership .

-in Japan) and its daily party newspaper has more than a million circulation.
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A number of prefectural governors and big city mayors were elected with
the joint support of JCP togeother with the Socialists, and, in some cases,
the Komei Party.

.Does. the JCP present any possible threat to the governability of
Japanese’ democracy in near future? - Most of the observations seem to agree
with the negative, i.e., an optimistic answer, for the following reasons.
One, JCP seems to be approaching its ceiling in terms of share of the votes.
Fifteen percent as a nationwide average and 30% in metropolitan areas where
JCP is maintaining its stronghold would be the ceiling at least for the
-1970s. Two, one of the big factors which contributed to the increase of
supéort for JCP is its "soft" and flexible domestic policies and rather
nationalistic foreign policies independent from the Soviet and Chihese
Communist Parties. Domestically, JCP with an average of 15% of the votes,
or 30% in big cities, adopting soft lines would do no harm at all to Japa-
nese democracy. Many domestic issues would be negotiable with this kind
of JCP. 1In foreign policy area, an independeht and nationalistic JCP will
function as a factor to enhance Japan's isolation, not only from the U.S.
but also from China and other Asian countries. 1In this respect( it can

be said that JCP works dysfunctionally.

5. What Would Happen in 1980s?

Japanese democracy is not in a serious crisis at the present moment.
However, the above-mentioned time lag means that Japanese democracy will
face the consequences of social changes in some future, possibly tighter

situation. In comparison with the United States, where the "democratic
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surge" can be regarded as already having passed the peak, in. Japan, there
is no sign of decline in the increasing tide of popular demands. : On the -
other hand, financial resources of the government are showing signs'of stag-
nation. : The reservoir of traditional .values -of obedience, groupism; frugality,
"etc. which are still working to counter-balance the rising tide. of-popular
demands "and protest might be exhausted in some future. Thus,; the emergence
of the time-lagged consequences and the -exhaustion of the "traditional" - -
reservoir will both come in the early 1980s, as many people argue. - -

What will become of Japanese democracy after 1980? . According to a '

2)

‘ . W (2 L. . .
slrvey:on "national goals,"‘——- a majority of the Japanese leaders surveyed
beliéve that Japan will continue to be committed to democratic principles:

- and "uniquely i{Japanese democracy" 'in future.  But what would it/ be :and. how

can-it be built ‘are quite unclear yet.
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CHAPTER V

CONCLUSIONS AND PRELIMINARY RECOMMENDAT IONS

I. The Changing Context of Democratic Government'

If ever there was a democratic success story, it was written by the’
Trilateral societies during the quarter century following World War II.
The components of that success included: generally positive and broad-
gauged political leadership within individual countries and by the United
States for the community of democratic nations; sustained and, for some
countries, spectacﬁlar economic growth; widespread social and economic
amelioration, involving a lessening of class conflict and the assimilation
of substantial portions of the population to middle-class values, attitudes,
and consumption patterns; and successful resistance, on'a collective and
individual basis, to the challenges”pOSGd externally by Soviet military
might‘and”internally by communist party strength. During these years demo-
cratic institutions, mostly of a parliamentary nature, demonstrated their
viability in all the Trilateral sociéties; iiberal,'conservative, social
democratic, and christian democratic partiés competed with each other in -
regular elections and shared’ the responsibilities of government' and the
opportunities for opposition; individual citizens and organized groups
participated more actively in the politics of their socigties than they had
previously; the rigﬁts of thé citizen égéig&t the stafe beéage ﬁore firmly
guaranteed and prqtected; andrpew institutions fdfﬂinternational coliabora—

tion among democratic societies emerged in Europe for economic and political
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purposes, between NortﬁxAmerica and Eﬁnoée for military purposes, and
among Europe, North America, and Japan for economic purposes.

This happy congruence of circumstances for democracy has come to an
end. The challenges which democratic governments. face now are the products
of these past successes as well as changes in past trends. .The incorpora-
tion of substantial elements of the population into the_middle classes
has escalated their expectations and aspirations, thereby causing a more
intense reaction if these are not met in reality. Broadened political par-
ticipation has increased the demands on government. Widespread material
well-being has caused a substantial portion of the population! particularly
among the young and the "intellectual" professional classes, to adopt new
life styles and new social-political values. Internationally, confrontation
has given way to detente, -with a resultant relaxation of constraints within
societies and of the impetus to collaborate among societies. There has
been a substantial relative decline in American military and economic power,
and a major absolute decline in American willingness to assume the burdens
of leadership. And most recently, the at least temporary slowdown in
economic growth has threatened the expectations created by previous growth
while still leaving existent. the "postbourgeois" values which. it engendered

among the youth and intellectuals.

II. Consensus Without Purpose: The Rise of Anomic Democracy

Dissatisfaction with and lack of confidence in the functioning of the
institutions of democratic government have thus now become widespread in
Trilateral countries. Yet with all this dissatisfaction, no sighificant

support has yet developed for any alternative image of how to organize
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the politics of a highly industrialized society. Before World War II both
right-wing and left—wing movements set forth clear-cut politicai alternatives
to the "decadent" institutions of "bourgeoisf parliamentary democracy.

Today those institutions are accepted even if they are not praised. _The
active p;oponents of a different vision of the political order are, by and
large, limited to small bands of radical students and intollectuals whose
capacity to attract attention through propaganda and terrorism is heavily
outweighed by their incapacity to attract support from any significant_social
groups. In Japan, the "occupation" Constitution is now accepted as the

way in which Japanese politios will be organized for the.foreseesgie”fnture.
In Europe, even the French and Italian communist parties have aaspted them-
selves to the democratic game and at least assert that if admitted to power
they wili continue to play according to the rules of that game. No signi-
ficant social or political group in a Trilatorsl society seriously proposes
to replace existing democratic institutions With a nationalist autocracy,

the corporate state, or even the»dictatorship of the proletariat. The lack
of confidenco in domocratic institutions is clearly exceeded by the lack{of
enthusiasm for any alternative set of institutions.

What is in short supply in democratic societies today is thus not
consensus on the rqles of the game but a sense of purpose as to what one
should achieve by playing the game. 1In the past, men have‘fonnd their
purposes in religion, in‘nationalism, and in»ideology. But neither church
nor state nor class now commands men's loyalties. In some measure,
democracy itself was inspired by»and its institutions snaped by mani-

festations of each of these forces and commitments. Protestantism sanctified
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the individual conscience; nationalism postulated the equality of citi-
zens; liberalism provided the rationale for limited government based on
consent. But now all three gods have failed. We have witnessed the
dissipation of religion, the withering away of nationalism, the decline --
if not the end -- of ideology.

In a non-democratic political system, the top leadership can select
a single purpose or closely related set of goals and, in some measufe,
induce or coerce political and social forces to shépe théir behavior in
terms of the priorities'dictated by these goals. Third World diqtatorships
can‘direct their societies towards the "overriding"” goal of national de-~
velopment; communist states can mobilize their populace for the task of
"building socialism." In a democracy, however, purpose cannot be imposed
from on high'by fiat; nor does it spring to life from the verbiage of
party platforms, state of the union messages, or speeches from the throne.
It must, instead, be the product of the collective perception by the sig-
nificant groups in society of a major challenge to their well-being and
the perception by them that the threat threatens them all about equally.
Hence, in wartime or peridds of economic catastrophe common purposes are
easily defined. During World War II and then the Cold War, there was a
general acceptance in the United States of the overriding priority of
national security as a goal. In Europe and Japan, after World War II,
economic reconstruction and development.were supported as goals by vir-
tually all major groups in society. World war, economic reconstruction, and the
cold war gave coherence to public purposes and imposed a set of priori-

ties for ordering government polidies and programs. Now, however, these
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purposes have lost their salience and even come under challenge; the im-
peratives of national security are no longer obvious, the desirability of
economic growth no longer unquestioned. |

In this situation, the machinery of democracy continues to operate,
but the ability of the men operating that machinery to make decisions tends
to deteriorate. Without common purpose, there is no basis for common
priorities, and without priorities, there are no grounds for distinguishing
among competing private interests and claims. Conflicting goals and spe-
cialized interests crowd one in upon another, with executives, cabinets,
parliaménts, and bureaucrats lacking the criteria to discriminate among
them. The system becomes one of anomic democracy, in which democratic
politics becomes more an arena for the assertion of conflicting interests than a

process for the building of common purposes.

ITIT. The Dysfunctions of Democracy

Quite apart from the substantive policy issues confronting democratic
government, many specific problems have arisen which seem to be an intrinsic
part of the functioning of democracy itself. The successful operation of
democratic government has given rise to tendencies which impede that
functioning.

(1) The pursuit of the democratic virtues of equality and individualism
has led to the delegitimation of authority generally and the loss of trust
in leadership.

(2) The democratic expansion of political participation and involve-
ment has created an "overload" on government and the imbalanced expansion of

governmental activities, exacerbating inflationary tendencies in the economy.
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(3) The political competition essential to democracy has .intensified,
leading to a disaggregation of interests and the decline and fragmentation
of political parties.

(4) The responsiveness of democratic government to the electorate
and to societal pressures has led to nationalistic parochialism in the way

in which democratic societies conduct their foreign relations.

1. The Delegitimation of Authority

In most of the Trilateral countries in the past decade there has been
a decline in the confidence and trust which the people have.in government,
in their leaders, and, less clearly but most importantly, in each other.
~Authority has been challenged not only in government, but in trade unions,
business enterprises, schools and universities, professional associations,
churches, and civic groups. In the éast, thosé iﬁstitutions which have
played the major role in the indoctrination of the young in their rights
and obligations as members of society have been the family, the church,
" the échool, and the army. The effectiveness of all these institutions as
means of socializationﬂhaé declined severely. The stress has been increas-
ingly on the individual and his rights, interests, and needs, and not on
the community, and its rights, interests, and needs. These attitudes have
been particularly prevalent in the young but they have also appeared in
other age groups, especially among those who have achieved professional,
white-collar, middle-class status. The success of the existing structures
of authority in incorporating large elements of the population into the
_middle class, paradoxically, strengthens precisely those groups which are

disposed to challenge the existing structiures of authority.
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The democratic spirit is egalitarian, individualistic, populist,
impatient with the distinctions of class and rank. The spfead of that
spirit weakens the traditional threats to democracy posed by such groups as
the aristocracy, the church, and the military. At the same time, a perva-
sive spirit of democracy may pose an intrinsic threat and undermine all
forms of assdciation, weakening the social bonds which hold together family,
enterprise, and community. Every soéial organization requires, in some
measure, inequalities in authority and distinctions in function. To the
extent that the spread of the democratic temper corrodes all of these,
exercising a leveling and an homogenizing influence, it destroys the bases
of trust and cooperation among citizens and creates obstacles to collabora-
tion for any common purpose.

Leadership is in disrepute in democratic societies. Without confidence
in its leadefship, no group functions effectively. When the fabric of leader-
ship weakens among other groups in society, it i; also weakened at‘the top
political levels of government. The governability of a society at the
national level depends upon the extent to which it is effectively governed
at the subnational, regional, local, functional, industrial levels. 1In
the modern state, for instance, powe;ful trade union "bosses" are often
viewed as a threat to the power of the state. 1In actuality, however, re-
sponsible union leaders with effective authority over their members are
less of a challenge to the authority of the national political leaders
than they are a prerequisite to the exercise of authority by those leaders.
If the unions are disorganized, if the membership is rebellious, if extreme .

demands and wild-cat strikes are the order of the day, the formulation and
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implementation of a national wage pclicy become impossible. The weakening
of authority throughout society thus contributes to the weakening of the

authority of government.

2. The Overloading of Government

Recent years in the Trilateral countries have seen the expansion of
the demands on government from individuals and groups. This expansion
takés the form of: (a) the‘inVolvement of an increasing.proportion of the
population iﬁ political activity; (b) the development of new groups and of
new consciousﬁess on the paff of old groups, including youth, regional
groups, ethnié minorities; (c) the diversification of the political means
and tactics which groups use to secure their ends; (d) an increasing
expectation on the part of groups that government has the responsibility to
meet their néeds; and (e) an escalation in what they conceive those needs
to be.

The result is an "overload" on government, and the éxpansion of the
role of government in the economy and society. During the 1960s governmental
expenditures as a proportion of GNP increased significantly in all the prin-
cipal Trilaterai countries, except for Japan. This expansion of govern-
mental activity was tribute not so much to the strength of government as
to its weakness, the inability and unwillingness of central political
leaders to reject the demands made upon them by numerically and function-
ally important groups in their society. The impetus to respond to the
demands which groups made on government is deeply rooted in both the atti-

tudinal and structural features of a democratic society. The democratic
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idea that government shpuld be responsive to .the people creates the expec-
~tation that government should meet the needs and correct the evils affect-
ing particular groups in society. Confronted with the structural imperative
of competitive elections every few years, political leaders can hardly do
anything else.

Inflation is obviously not a problem which is peculiar to democratic
societies, and it may well be the resﬁlt of causes quite extrinsic to the
democratic process. It may, however, be exacerbaﬁed by a democratic politics
and it is, without doubt, extremely difficult for democratic systems to deal
with effectively. The natural tendency of the political demands permitted
and encouraged by the dynamics of a democratic system helps governments to
deal with the problems of economic recession, particuiarly unemployment, amd
hampers them in dealing effectively with inflation. 1In the face of the
claims of interest groups, labor unions, and the beneficiaries of govern-
mental largesse, it becomes difficult if not impossible for democratic
governments to curtail spending, increase taxes, and control prices and

wages. In this sense, inflation is the economic disease of democracies.

3. The Disaggregation of Interests

A primary.function of politics is to aggregate the various interests
in society so as to promoté common purposes and to create coalitions behind
policies and leaders. In a democratic society this process takes place
through complicated processes of bargainiﬂg and compromise within govérn-
ment, within and between the political parties, and through electoral

competition. The multiple sources of power in a democratic society insure
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that any policy decision, when it is made, usually has to have the at

least tacit support of a majority of those affected by and ‘concerned with
it. 1In this sense, consensus-building is at the heart of democratic poli-
tics. At the same time, however, the opportunifies which democratic poli-
tics offers to particular opinions, interests, and groups to be represented
in the political process necessarily tend to stimulate the formulation and
articulation of such opinions, interests, and groups. While the common
interest is in compromise and consensus, it is often beneficial to the
particular individual or group to differentiate its interests from other
interests, to assert that interest vigorously, and at times to be intran-
sigent in defending that interest against others.: In a democrécy; in short,
the top political leaders work to aggregate interests; the political process
often works to disaggregate them.

The most obvious political manifestation of the disaggregation of
interests and the withering away of common purposes is in thé decomposition
which has affected the political party systems in Trilateral societies.

In almost every country the support for the principal established political
parties has declined, and new parties, small parties,‘and antiparty move-
ments have gained in strength: At one.time or another during 1974, no
party had a majority in the legislatures of Great Britain, Canada, France,
the'Federal Republic of Germany, Italy, Belgium, the Netherlaﬁds, Norway,
Sweden, and Denmark. And the fﬁnctional equivalent to the lack of a
majority existed in the United States with different pa;ties in coptrol

of the executive and legislatiye branches of thg government. This failure
of the party system to produce electoral and parliamentayy majorities

obviously had adverse effects on the ability of governments to govern.
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A party system is a way of organizing tpe electorate( simplifying,
choice, selecting leaders, aggregating interestsahand:shaping Qol}cy
choices and priorit;esi The»development of political parties in_the nine—
teenth century went hand-in-hand with_the;expansion of the suffrage'and the
increased responsibility of governments to their citizens._ Parties madq
democratic government possible. Thrqughout‘the twentieth4centqry, the
strength of democracy has varied with the strength of thgxpolitical parties
committed to working within a democratic system. The decay of political
party systems in the industriglized world poses the question: How viable
is democratic government without parties or_with“greatly_weakened and

attenuated parties?

4. Parochialism in International Affairs

Just as the oppoftuﬁifies afforded by the democratic process tended
to increase the strength and asserfiveness of'pérticularisticngroups domes-
tically, so also they tended to encouragé a gréater degreé:of parochialism
in international affairs.

The seeming decline in the external military thfeat produced a"éeﬁeral
slackening of concern throuéhout the Trilateral countries with the problems
of security. 1In the absence of a clear aﬁdwgreéené déngér to security,
it is very’diffiCultito mobilize'suppofﬁ;wifhin‘é democracy for measures
_ which may be necessary to prévidé for éecufity; .Iﬁ the Eufbpeéh and
North American countriés,.compulsory ﬁilitary service has been reauced'
or abandoned entirely; military eXpenditﬁres:have dédlibéé'Substantially

in real terms and relative to national product; antimilitarism has become
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the vogue in intellectual and political circles. Yet detente presumably
rests upon the achievement of a.rough.miiitary balance between the commu-
nist powers and the democrécies. 'Dufing the 1960s the military exertions
of the communist powers brought such a balaﬁce into being and hence made
detente feasible. During the 1970s military passivity on the part of the
demcéracies could well undermine that balance and hence.the basis for
improved relations with the communist states.

By and large, the quarter éentury after World war II saw a removal
of restrictions on trade and inveétment, and a general "opening up" of
the economies of the industrialized, capitalist counﬁriés; In times of
economic scarcity, inflation, and possible long-term economic downturn,
however, the pressures in favor of nationalism and neo-mercantilism mount
and democratic political systems find themselves particularly vulnerable
to such pressures from industry groups, localities, and labor organizations
which see themselves adversely affected by foreign competition. The ability
of governments to deal with domestic social and economic problems is re-
duced, as well as the confidence pecple have that they will be able to
deal with those problems. As a result, the leaders_of democratic govern-
ments turn increasingly to foreign policy as the one arena where they can
achieve what appear to be significant successes. Diplomatic triumph
becomes essential to the maintenance of domestic power; success abroad
produces votes at home. Heath and the Common Market, Brandt and the
Moscow treaties, Nixon in Peking and SALT I, Pompidou in challenging
American leadership, may or may not have done the best in terms of securing

the long-term interests of their countries, but their domestic political
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needs left them little leeway not to come up with sSmeEhing." At the same
time, the impact of inflation and domestic‘special‘ihtefests engenders
economic nationalism increasing the diffiqulties of‘COOperative actiqn among
the democratic powers.. As a result, democratic leaders display greater

eagerness to compromise when negotiating with their enemies and have greater

Al
’

difficulty in compromising when- they negotiate with each other.

While the processes of democratic politics induce governmental lgaders
to look abroad for victories to sustaip them at home, those same proceéses
also tend to produce a tendency towards greater provinéialism and nationalism
in their outlogli 'The parochialization of leadership is surely one of the
most striking trenas‘of the past deche in the Trilateral demoéracies.

Down through théieé¥£y719605, leading statesmen in the aemocratié countries
not only had (as.was a prerequisite Fo statesmanship) a standing among

their own people, but they also oftgn had an appeal'ahd a stahding abroad
among people in the other industria}izedFdemocracies;v They wére,‘in a
sense, TrilateralAstgtesmen as well as natiohal stateémen.' The résignation
of Willy Brandt, however, removed from the scene the last of the democratic
leaders who had a stature, a reputagion, and a following that transcended
his own society. Thié is not to say that the current leaders are ﬁecessarily
narrowly nationalistic in their outlook and policies. It does meén, however
that they are the product of peculia?ly national processes and that whatever
their qualities as leaders, the names of Gerald Ford, Takeo Miki, Haroid

Wilson, Giscard d'Estaing, and Helmut Schmidt do not inspire enthusiasm

and commitment outside their own societies.
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IV. Variations Among Regions

The features we héve described above are found in all three Trilateral
regions. The relative intensity of the different aspects of the problem
varies, however, from country to country and from time to time within a
country. The overall legitimacy of government is greater in Great Britain
than in Italy. Confidence and trust in political institutions and leaders
in the United States was much less ‘during the 1960s and early 1970s than it
was in the 1940s and 1950s and very probably considerably less than it will
be during the coming years. The differingncultures and political traditions
of the various countries means that each problem concerning the governability
of democracy manifests itself in different wayS'and has to be dealt with
by different means. Each cQuntry‘has its own pecuiiar strengths and
weaknesses. In continental Europe' and in Japan, for instance, there is a
tradition of a strong and effective bureaucracy, in part because of the
polarization and fragmentation among political parties. This bureaucracy
furnishes continuity and stability to the system, functioning in some ways
as both a gyroscope and an automatic pilot. In Great Britain and the
United States, on the other hand, there are strong traditions of citizen
participation in politics which insure the vitality of democracy at the
same time that they may lower the competence and authority of government.
If one were to generalize, one might say that the problem in the United
States is more one of governability than of democracy, in Japan it is
more one of democracy than of governability, while in Europe both problems

are acute.
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The demands on government and the needs for government have been in-
creasing'steadily in all the Trilateral societies. The éause of the current
malaise is the decline in the material resources and political authofity
available to government to meet these demands and needs. These deficiencies
vary significantly, however, from region to region. 1In the United States,
the government is constrained more by the shortage of authority than by the
shortage of resources. 1In Japan, the government has so far been favored
with a huge increase in resources due to rapid ecoﬁomic growth, and it has
been able to utilize the reservoir of traditional acquiescence among the
people to support its authority. Thergrowth in resources, howeverj is
about the stop, and the reservoir of acquiescence is more and more draining
down. In Europe, governments seem to be facing shoftages of both authority
and resources, which is the major reason why the problems concerning the
governability of democracy are more urgent in Europe than in fhe other
Trilateral regions.

At the moment the principal strains on the goéerhability‘of demdcracy
may be-reégding in the United States, creating in Europe, and pgnding in the
futureffor Japan. During the 1960s, the United'States went through a period
of.creédal passion, of intense conflict over racia; issues and the Indochina
War, and of marked expansibn in the extent and forms of political participa-
tién. In addition, in the 1970s the United States suffered a major constitu-
tional crisis in the whole complex of.issues involved in Watergate and the
resignation of the President. At present( much of: the passion and intensity
has departed from American politics, leaving the political leadership énd

institutions with the problem of attempting to redefine their functions in
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in altered circumstances, restore the prestige and authority of central
government inStitutions; and to grapple with the immediate economic chal-
lenges. Japan, on the other hand, appears to still havé some time before
the major challenges to democracy will come to a head, which they probably
will in the early 1980s. 1Its organizational fabrié and patterns of social
control, moreover, provide advantages in giving control and direction to
the new political forces and demands on government. This gain in time
will give the existing democratic institutions in Japan opportunity to
further consolidate themselves, and will permit the party leaders in all
the major parties to adapt to a situation in which the Liberal Democratic
Party no longer commands a secure majority.

Europe, in contrast, has to face current issues which make it the most
vulnerable of the three regions at the present time. It must make long-term
investment quickly inasmuch as it will not be able to handle its problems
with the current resources it has available. 1In addition, it must main-
tain a tight enough control over short-run issues since it has to face a

crisis from within as well as a crisis from without.

V. Arenas for Action

While significant differences exist among the Trilateral regions,
there are, nonetheless, certain institutions and relafionships which appear
to require strengthening in all three regions. 1In identifying these
"arenas for action” we do not necessarily imply that there is no room for
reform and improvement in other aspects of the Trilateral political systems.

Nor do we mean to deny that many aspects of the performance of government
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in the Trilateral countries are highly satisfactory and in some cases
outstanding. By and large, the civil services and bureauqraqies are honest,
competent, impartial, and responsive to political leadership in the per-
formance of their duties in comparison with those in other regions. So
also is the judiciary, although in some societies, such as Japan and

the United States, the judicial process is subject to tremendous delays,
some inequities in the disposition of cases, and some inconsistencies in
judicial decisions. On the whole in the Trilateral societies, however,

the rights of individuals and groups to speak, publish, organize, and
criticize the government are respected and.guaranteed. The military ser-
vices generally refrain from involvement in politics and are responsive to
the leadership of the government. _While the Trilateral societies differ
greatly in the degree to which government is centralized or decentralized,
many countries have in recent years developed new wa?s of organizing local-
national relations and have devisea new types of public or semi-public
authorities and corporations to occuéy the gray area between the govern-
mental and private sectors. In many cases, local governments have experi-
mented with a variety of devices to increase the capacity of government

to serve its citizens effectively.

While there is thus much to praise in the performance of democratic
government in the Trilateral societies, there are also areas of critical
weakness and potential breakdown. The heart of the problem lies in the
inherent contradictions involved in the very phrase "governability of
democracy." For, in some measure, governability apd democracy are warring

concepts. An excess of democracy means a deficit in governability; easy
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s
governability suggests faulty dehocfacyfﬂ At times, in the history of
democratic government the pendulum has é&ung:too far in one direction;
at other times, too far in the other.
At the present time, in our judgment, in Western Europe and the
United States, the balance has tilted too far against governments; in
Japan, as yet, this problem is not acute, although it may well become sé.
The United States and Western Europe consequently need to restore a more
equitable relationship between governmental‘authority and popular control,
and Japan will probably face this necessity in the not-too-distant future.
The restoration of this balance requires measures which will bring the
distribution of power more into line with the distribution of responsibility.
Those who have acquired new pdwer, such as the media, labor unions, intel-
" lectuals and technocrats, must be induced to employ that power in a respon-
sible manner. Those who have had the responsibility for decision-making,
in cabinets, parliaments, and the political parties must have power com-
mensurate with their responsibility. The steadily rising demands on govern-
ment by groups in society and the steadily rising need for government to
manage the interrelations of a complex society require an increase in the
material resources and political authority available to government. In
the United States and Western Europe, both have been in short supply al-
ready. Even in Japan, both will be in short supply in the future. There
- are at least seven areas in which these deficiencies can be tackled,
which are relevant immediately ﬁo Europe and the United States and in the

not-too~remote future also to Japan;
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1. Effective planning for economic and social development.

The historical record indicates that democracy works best -- indeed,
that it may only work ——.when there is a gradual but relatively constant in-
crease in the economic well—being of society. Democracies are not well-equipped
to deal with shortages. Nor have they generally performed well in coping with
inflation. The record of the recent past suggests that in industrialized
societies each additional increment in the rate of economic growth tends to be
distributed so as to provide more benefits to the poor than the previous incre-
ment. Reasonable rates of economic growth and.relatively stable prices are
essential for the achievement of socio-economic equity. The control of infla-
tion and the promotion of economic growth, taking into careful consideration
the effects of such growth on resource exhaustion and environmental pollution,
consequently must have top priority on the agenda of democracy. In addition,
poverty remains a problem in many parts of Europe and the United States, and
governmental programs must give the highest priority to establishing a minimum
floor of guaranteed subsistence for all'citizens. The specific ﬁeasufes by
which governments can promoté these goals we leave to economists and pianners,
but sympathetic consideration should be given to proposals such as that re-
cently advanced in the United States for a new economic planning/agency
attached to the White House Office. We simply wish here to underline the
extent to which the governability qf democrépy is dependent upon the sustained
expansion of the economy. Political democrécy requires economic growth; econo-
mic growth without inflation depends upon effective democratic planning.

The opportunities for more effective planning are not, moreover, simply
confined to issues of economic growth. With their mixed economies and free

atmosphere for social science research, the Trilateral societies have
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developed and accumulated a vast amount of knowledge and experience con-
cerning other areas of social life as well. Of course, it is still premature
fof some knowledge and planning skills to yield the right results, and some
of the basic assumptions underlying these approaches have been guestioned
or-even have proven to be mistakén. Stili, it is one of the assets of the
Trilateral societies to have this accumulation of social'knowledge which
could be used for solution of some social problems.' The governments in
Trilateral societies have the possibility of becoming "wiser” in terms

of allocating scarce resources in the most effective way, searching for
alternatives, and assessing thé effect of policies by proper use of social
knowledge and skills which have been accumulated and may still be developed.
More development and exchange of scientific skills and knowledge of planning
and social engineering within and among the Trilateral societies are clearly
required, through such mechanisﬁs as, for instance, the National Institute
of Research Advancement whiéh the Japanese government has established to
encourage and coordinate the policy research activities of existing "think

tanks."

2. Strengthening the institutions of political leadership.

In recent years, the publics of tﬁe Trilateral societies have expected
much of their political leaders. As the resignations of Brandt, Tanaka,
and Nixon testify, political leaders have been supposed to adhere to strict
standards of public morality. .They have also been expected to "deliver the
goods" in terms of achieving policy outputs and outcomes to which they

have committed themselves and their governments. 1In many instances, however,
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political leaders have been left deficient in tne institutional resources
and authority necessary to achievefthese goals. .A pervasive suspicion of
the motives and power of political leaders on the part of the pnblic has
~given rise to the imposition of legal and institntional barriers which. serve
to prevent them from achieving the goals which the public expects them to
accomplish. 1In the long run, the leadérshipvvacuum will be filled in one
way or another, and strong institutionalized leadership is_clearly_pre—
ferable to personalized charismatic leadership;

In the United States, the strengthening of»leadership institutions
requires action with respect to both the' Congress and the President. 1In
Congress, for the past decade the trend has been toward a greater dispersion
of power in both House and,Senate.‘ Yet if Congress is to play an effective
governing, as distinct from critical and opposition role, it has to be
able to formulate overall goals, determine priorities, and initiate pro-
grams. Inevitably this requires some centralization of power within
Congres;. Given the more egalitarian trends which have manifested them-
selves in Congress in recent years, the central leadership in both houses
clearly has to be accountable to‘the rank—and—file members. Yet some form
of central leadership is essential if Congress is to function effective;y.
The creation of the new committees on the budget represents a step in the
right direction. Whether or not these.committees are able to establish
themselves as a dominant force in the app;opriatiqns process will in itself
be one major test of the ability of Congress to.organize itself as a

governing body.
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The imperial Presidency is rapidly disappearing into history, and
there is clearly no need to bring it back. There is a need, however, to
insure that the pendulum does not swing too far'invthe other direction.

A 'strong Presidency is essential to the effective conduct of foreign policy,
the control of the bureaucracy, and the sétting'df overall goals and poli-
cies. The trend of the last decade toward the steady diminution of the
power of the Presidency should beistopped'and reversed. The President clearly
has the responsibility for insuring"natiohal’action on critical matters of
economi¢ and foreign policy. He cannot discharge that responsibility if.

he is fettered by a chain of picayuhe legislative restrictions and prohi-
bitions. Proposed legislative restrictioné on'presidential power should
‘always be judged by the'queétion: _if the President does not exercise this
power, who will? If Congress can ekercise ‘the power effectively, there

may be good grounds for restrictiné'the President. But ‘every restriction
of presidential power does ﬁdt'nécessafily redound to the benefit of
Congress. It may equally well increase the poWer'of'bureaucratic agencies
or pfivate interest groups.

In Japan, the Prime Minister's leadership has been restricted by the
bureaucratic sectionalism'of.eaéh‘Ministry. Although there do exist the
Prime Minister's Officé and the Cabinet Secretariat, the former is a col-
lection of miscellaneous agencies'each of which is a more-or-less independent
and autonomous mini-Ministry, and the latter does little except for the
legislative review authority of its Legislative Bureau. Budget-making is’
done totally by the Budget Bureau in the Ministry of Finance. 1In other

words, the Prime Minister has no staff, and there is no coordinating agency
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under his direct command. As has often been suggested, the institutional

strengthening of the Prime Minister's leadership through the transfer of

5

the Budget Bureau from the Ministry of Finance to the Prime Minister's

Is}

Office or to the Cabinet Secretariat, the creation of positions for high-
level aides to the Prime Minister, and the reorganization and development

of policy research and coordinating functions in the Cabinet Secretariat
and Prime Minister's Office, including various "Deliberation Councils,”

should be considered seriously.

So far under LDP's single majority rule, the Diet has never exercised

any leadership role. The budget presehted by the government has been ap-
kD

proved by the LDP majority without fail. Almost 100% of the legislation

has been presented by the government upon prior consultation with the govern-

1¢

ing party and approved by the majori£y in the Diet. 1In light, hdwever, of
the possibility of the loss of m;jor;ty seats by LDP, thé Diet éhoﬁld be
prepared to take more initiative:in:iegislation and budget-making.

The European situation, by conéfast to the Americ&n and to.the Japanese,
is extremely diyerse and does not call therefore for common or even>con—
vergent remedies. The French presidency.for ﬁhe time being is e#tremely
strong, much stronger than the Aﬁer;can. It has a long ténure} it Eén
intervene freely in most policie;.without having £o account directly for

i o
its interventions since it is well protected against any kind of parlia-
mentary attack by the existence ;f the Prime.Miniéter's officé whicﬁ is a
very convenient buffer. If ther; is a problem, it is ﬁo reintroduce demo-

cratic checks. If the problem is difficult, it is because very little

margin has ever existed in the French tradition and little exists now
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between the predominance of the executive, which means too few.checks,

and the predominahce of Parliaﬁeﬁt, which méans a rather impotent regime
d'assemblee. The Italian government presenfs almost exactly éhe other

side of the coin. Its decision-making capacity has almost disintegrated

and the only problem is to restore the conditions for developing a stronger,
more stable, and more active executive which can at the same time be accepted
by the political class.

Even if one does not focus on these extreme examples, one discovers
that eaqh country has its own idiosyncratic problems to which there is no
cémmon solution, nor even the possibility of common thinking. This exem-
plifies one basic problem of Europe as an entity. Although ifs different
nations are at the same stage of economic development, have more or less
the same social and economic problems, and can be consiaered as parfs of
the same very distinct and céherent civilization, its governmental super-
structures are widely divergent and their opposition stands in the way of
further integration.

| Two common problems nevertheless emerge on which more general recom-
mendations could be made for common and convergent efforts. |

First of all, there is almost everywhere a crisislof parliament which
is due only partially to legal or constitutional evolution since it develops
equally within opposite setups. ‘One couid better hypothesize that the diver-

gent structural evolutions are just differenf answers to the same problem.
This crisis involves the problem of representation and the problem of ex-
pertise. Modern parliaments do not have the necessary expertise to maintain

an effective check on the executive and they cannot represent citizens
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adequately in the policy-making debates since they have to rely on earlier,
meaningless cleavages to be elected.

The second

f}éblém‘iS'theﬁproblem_gﬁdimp;gmentation and the problem
of public administration. Everywhere one discover; ; éégéléteﬁdfssdciation;mﬁ
between the decision—making.systemehich}isldomiﬁatéd?by.aftraditional

and often quite rhetorical political debate, and the ihplementation system -
which is the preserve of diverse gdministrative systemé quite often cen-
tralized and strong, but usually even more irresponsive when they are
centralized and strong. This opposition is the main factor of political
alienation amongst the citizens. It continually nourishes utopian dreams
and radical postures and reinforces oppositién to the State.

The main effort in Europe should be, therefore, to reinsert democratic
debate in the administrative prqqedure, to prevent the monopoly of expertise
by public administration, and t? restore functiqns to parliament, by giving
parliament new expertise‘and thus thg possibility to debate on an equal
level with the civil servants.: Finally, a general reform of public adminis-
tration and especially of its lpcal implementation system should be a central
practical concern that could bg answered by European countries in a genuinely

comparative and cooperative way.

3. Reinvigoration of political parties.

Party loyalties, Iike'loyalties to church, state, and class, have
tended to weaken throughout much of the Trilateral area. A more highly
educated, more affluent, and generally more sophisticated public is less

willing to commit itself blindly and irrevocably to a particular party
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andbits candidates. Yet partisan allegiénces,.along with party conflicts,
have historically been the bedrock of democracy. Even today political
parties remain indispensable to insure open debéte over meaningful choices,
to help aggregate intereSté, and to develop political leaders. But to con-
tinue to perform these functions they will have to adapt themselves to.the
changed needs and interests of the electorate. They will have to recog-
nize that a primary need for the citizen in the highly complex and informa-
tion-loaded environment of today is help in perceiving the world, inter-
preting events, selécting aq@ filtering out information, and simplifying
choice. 1If the "post-industrial world" is a world in which knowledge is
king, the political parties must increasingly devote themselves to supply-
ing this commeodity, just as in an earlier -- and poorer -- age they focused
on material benefits such as jobs, patronage, and social insurance.

To fulfill its political functions properly, a political party must,
on the one hand, reflect the interests and needs of major social forces
and interest groups in society and, on the other hand, also in some measure
be independent of particular interests and capable of aggregating them and
working out broader compromises among them. Changeé in party structure,
membership, leadership, and activities should be oriented towards increas-
ing the ability of parties to perform these two conflicting but indispensable
functions. In Europe, for instance, parties are still torn apart between
parties of notables and mass membership parties. Many of the mass parties
are marxist in their orientations, and some of them are only partially
committed to the democratic rules of the game. Mass parties emphasizing

the defense of categorical interests and status positions prevent the
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aggregation of interests and the learning of compromise. Not only do they

not train citizens for the difficulties of choice and the understanding

of government, but they condition them to misunder;tanding and to aliena-
tion. Nor do traditional parties of notables do ;\better job. They may
emphasize aggregation much more in their action b;t keep it as narrow as
possible and they refuse to train citizens in reéi participation. Theirs
is still the politics of secrecy and backroom de;ls. The reform of Euro-

pean parties cannot be accomplished without a reform of public administra-

tion and of the decision-making systems. It requires the diffusion of modern

techniques for the preparation of decision and also a new priority for the

v

basic problem which concerns the citizen, the problem of implementation.

Nowhere are the horns of the dilemma of‘interest representation vs.
interest aggregation more painfully visible tﬂan in the difficult area of
party finance. Historically, political part%;s have in large part been
dependent on the duesand subscriptigpsAof inéividual members and supporters,

on the one hand, and on substantial contributions from business corpora-
i}?
tions and labor unions, on the other. But in addition, a number of Tri-

lateral societies (including the four Scandinavian countries, France,

Italy, Germany, Canada) now appropriate public monies to cover party ex-
9

penses between and during elections. In Germany it is estimated the

-

government provides 35% of party funds. At the same time, there have been
major moves in the United States in 1974 requlating and restricting private

donations to party organizations and candidates, and there have been

demands for comparable legislation in Japan and other countries.
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It is our view that the reinvigoration of political pa;ties, which we
believe is essential to ﬁhe effective working of democratic politics, re-
quires a diversification of the sources from which parties raise their
funds. Political. parties should ﬁot be dependent exclusively upon either
individual members or organized interests or the state for the resources
needed to perform their functions. They should be able to draw support
from all three sources.

. The achievement of the appropriate balance among these sources redquires
different action in different societies. In the United States, for instance,
recent legislation providing public monies for presidential candidates
beginning with the 1976 election represents a step in the proper direction.
So also is the movement during the past decade to broaden the base of party
finance and to solicit small sums from a large number of contributors. On
the other hand, the laws prohibiting political contributions by corporations
serve little useful purpose and, as recent prosecutions make clear, have
been reqularly evaded. The desirability of repealing such restrictions
should be carefully considered. The danger that political parties will
become unduiy dependent upon and responsive to a few corporate interests
can best be countered by (a) requiring full publicity for all political
contributions and (b) insuring the availability of public monies as an
alternative and balance to funds from the private sector.

In Japan, as statéd earlier, political financing has become a grave
issue touching on both the problem of legitimacy and realistic calculation
of the gradually declining strength of the governing LDP party. In contrast

to the U.S., business corporations have contributed overwhelmingly to only

TR
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one party, the LDP. Although the labor unions have contributed to the
opposition parties -- mainly to the Japan Socialist Party and to some
degree to the Democratic Socialist Party, also -- the amount of money
contributed by business corporations to LDP has been disproportionally
huge and has given rise to a sense of unfair competition and the suspicion
of implicit corruption between the governing party and the business. This
unfairness should be corrected first of all, even by measures brohibiting
all contributions by corporations or at least setting strict upper limits
to them and also requiring full publicity of the contributions made. The
LDP needs to survive such trial in order to consolidate the legitimacy of
Japanese democracy itself. Even if such measures are destined to fail by
evasion and the utilization of loopholes, they will still serve to create
fairer competition between parties and stimulate individual contributions
and involvement in party activities. As for balancing the sources of
political funds between public money, collective .contributions, and indi-
vidual contributions, the most difficult to achieve in Japan is an increase
in the individual contributions. Politicians énd political parties in
Japan should do their utmost to stimulate them. For instance, the personal
sponsoring associations (koenkai) of individual politicians should under-

take to finance themselves by contributions from their members.

4. Restoring a balance between government and media.

For well over two hundred years in Western societies, a struggle has
been underway to defend the freedom of the press to investigate, to criticize,

to report, and to publish its findings and opinions against the efforts by
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goverﬁment officials to curb that freedoﬁ;‘ Freédom of the préss is abso-
lutely essential to the effective working of democratic ‘government. Like
any freedom, however, it is a freedom which cah be abused. Recent years
have seen an immense growth in the scope and power of tﬁé media. 'In many .
countries; in addition, either as a result of editorial directioﬁ or as: a .
~result of the ‘increasing influence of the journalists vis-a—vi§ oﬁhefé'and»
editors, the press has taken an increasingly critical role towafds_govern—
ment and public officials. Traditional no;ms oé "objectivity" and "impar-
tiality" have been brushed aside in favor of "advocatéry journalism.” Aé

a result, the press has become more powerful and less responsible, and sig-
nificant measures are required to restore an appropriate balance between
the press, the government, and other institutions in society.

One should not, however, restrict the analysis of this very decisive
problem to the press and even to the media the way they are now. What is
at stake is the problem of éommunications in a world in which communications
have become central and will become more and more decisive. The pfesent
drift of the media cannot be understood without focusing on the role,
influence, and evolution of the intellectuals in post-industrial society.
Moreover the development of new techniques, such as cable TV, and the
changes in economic conditions that make mass audiences less profitable
are just the forerunners of a coming revolution in communications. This is
therefore an area in which a very strong investment of research and new
thinking should be made on an international and comparative bagié. ‘All
three regions will face similar choices very soon. The quality of each

response will strongly influence the future of each country's governability.
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These recent changes in the press—gove;nment relationship are perhaps
most clearly marked in the Uniﬁed States. The increase in media power there
is not unlike the rise of the industrial corporations to national power at
the end of the nineteenth century. Just as the corporations enveloped them-
selves in the constitutional protection of the due process clause, the_media
now defends itself in terms of the First Amendment. In both cases, there
obviously are important fights to be protected, but broader interests of
soéiety and government are also at stake. 1In due course, beginning with
the Interstate Commerce Act and the Sherman Antitrust Act, measures had
to be taken to reguléte the new industrial centers of power and to define
their relations to the rest of society. Something comparable appears to
be now needed with respect to the media. Specifically, there is the need
to insure to the press its right to print what it wants without prior
restraint except in most unusual circumstances; But there is also the
need to assure to the government the right and the ability to withhold
information at the source. 1In addition, there is no reason for denying to
public officials equal protection of the laws against libel, and the courts
should move promptly to reinstate the law of libel as a necessary and appro-
priate check upon the abuses of power by the press. Journalists must dis-
cipline themselves and develop and enforce their own standards of profes-
sionalism or in due course face the probability of regulation by the govern~

ment. The opposition of leading newspapers such as the New York Times and

Los Bngeles Times to proposals for a creation of a national press council

to monitor complaints against the press is short-sighted and self-defeating.
Such councils now exist in Ontario and Minnesota and one has functioned on

a national level for over two decades in Great Britain. Responsible editors
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recognize the desirability of such mcchaniéms, and the creation of such
independent councils can be a major step towards insuring the existence
of a "free and responsible press." |
The Japanese press, especially the five nationwide newspapers with
several millions circulation each and the commercial TV networks closely
associated with each of them, have somewhat different tradition and prob-
lems from their counterparts in the United States or in Western Europe.
Non-partisanship and an opposition attitude towards the government have
been the traditioﬁs of the Japanese press. The results are a policy of
equal distance from all political parties, somewhat severe but not des-
tructive criticism of the government also mixed wifh lukewarm support of
the government, and a high sensitivity to the mood of the mass public.
The functioning of Japanese democracy would be improved if individual
newspapers took clear stands in support or in opposition to the government.
In Europe, the more traditional and more numerous press of opinion has
given way to fewer, stronger andiless committed oligopolistic papers. This
orientation whicﬁ was viewed at first as a trend toward depoliticization in
the end increased the political power of the press as an independent insti-
tution, thus bringing it closer to the American and Japanese situation.
The same dangers therefofe seemvto appear Qith the need for the same kind

of difficult but essential counterbalance.

5. Reexamination of the cost and the functions of higher education.

The 1960s saw a tremendous expansion in higher education throughout the
Trilateral societies. This expansion was the product of increasing affluence

a demographic bulge in the college-age group, and the increasingly widespread
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assumption that the types of higher education open formerly in most societies
(with the notable exception of the United States) only to a small elite
group should "by right" be made available generally. The result of this
expansion, however, can be the overproduction of people with university

- education in relation to the jobs available for them, the expenditure of
substantial sums of scarce public monies, and the inequitable imposition
oh_the lower classes of taxes to pay for the free public education of the
children of the middle and upper classes. In addition, the large number of
university graduates can tend to cut down the social mobility of working-
class children who have not attended college in that a college degree be-
comes a prerequisite for a larger proportion of the available jobs. The
expansion of higher education can thus create frustrations and psychological
hardships among university graduates who are unable to secure the types of
jobs to which they believe their education entitles them and it can also
create frustrations and material hardships for non-graduates who are unable
to secure jobs which were previously open to them.

In the United States, some retrenchment in higher education is already
underway as a result of slower growth in enrollments and new ceilings on resources.
What is needed, however, is to relate educatiopél planninglto economic and poli-
tical goals. This is particularly difficult in the United States where a
significant portion‘of higher education is private and most public higher
eaucation institutions are operated by the state governments. Virtually
all higher educational institutions receive in one form or another, however,
substantial financial support from the federal government. Cbnsequently,

there is some basis for the development of national goals for higher education.
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A critical question which must be confronted in this connection is Qhether
the society wishes to subsidize the offering of higﬁer education to a sub-
stantial element of the college-age group irrespective of the relevance of
that education to their subsequent employment. Should a college education
be provided generally because of its contribution to the overall cultural
level of the populace and its possible relation to the constructive dis-
charge of the responsibilities of citizenship? If this question is answered
in the affirmative, a program is then necessary to 1owef the job expectations
of those who receive a college education. If the question is answered in.
the negative, then higher educational institutions should be induced to re-
design their programs so as to be geared to the patterns of economié develop¥
ment and future job opportunities.

In Japan, the expansion of higher education in the 1960s was achieved
mainly through low-cost education by private universities without their
getting much public money from the government. Financially, thever, the
private universities are now approaching bankruptcy, and low-cost education
has created doubts about the quality of university education. An incfeasé
in pubiic financial support to private universities is now under way: this
is wholly justified not only to improve the quality of education in private
universities but also to balance the burden of the costs of higher education
between taxpayersiwhose children are going to national universities and
those who' have sons and daughters going‘to private universities. As for
the employment of university graduates, at least so far, because of rapid
expansion of the tertiary service sector, there has és yet been no problem
of overproduction and unemployment. Concerning social mobility, too, the

number of white-collar jobs especially in tertiary industries should
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continue to increase in the immediate future, and the children of blue-
collar workers can have a sense of upward movement by securing a university
education and getting white-collar jobs.

Major uncertainties, however, exist concerning the future of Japanese
higher education. With the stagnation of the governmental budget, the increase
of public funds for higher education will face a ceiling, and the choice as to
whether Japan should have "low-quality and}ﬁéﬂbquantity" higher education or
"high-quality and limited-quantity" higher education will become serious.

In addition, both employment and mobility of university graduates depend on
the expansion of the tertiary sector, which is not unlimited. In this respect,
also, Japan is now rapidly approaching the point where some "retrenchment"

of higher education will be necessary.

European higher education, in contrast, needs consolidation and reju-
venation more than retrenchment. Here again, it differs widely from country
to country in its structure, modes of operation, énd place in society. But
everywhere, it is parochial, conservative, ;nd compartmentalized. With a
few exceptions in sectors such as the professional schools, and in countries
such as Great Britain, it is chaotic, inefficient, operates extremely poorly,
énd develops opposition and alienation amongst students. One cannot over-
emphasize the significance of such a state of affairs. By now higher educa-
tion is the most important value-producing system in society. That it works
either poorly or at cross—-purposes with society should be a matter of great
concern. Such an opposition may be and has been good and creative up to a
point but it has become more and more sterile since it is now depriving
society of the necessary stimulus of the younger genérations' creativity.

This problem, however, is not only European, and a common endeavor of all
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three regions to experiment in new institutions-building in this domain
seems central for the problem of values and governability of democratic

societies in the future.

6. A more active intervention in the area of work.

A long tradition exists in the West and in Japan of governmental inter-
vention in the broad area of labor and social policies. Such policies
may be considered as one of the greatest achievements of western democracies.
Health, hazard and security coverage, freedom of association, bargaining
rights, the right to strike, workers councils provide a broad protection
and broad possibilities for corrective action. True enough, certain problems
are still inadequately met, such as retirement pensions, and some countries
lag behind on certain issues, such as the U.S. on social security. But on
the whole, western wo;kers and Japanese workers are very well protected and
enjoy extensive rights and decent wages.

Two basic new problems, however, ﬂave arisen which take more and
more prominence while the older ones recede. They are the problem of the
inside working of the enterprise and of the work organization in general,
on the one hand, and the problem of the content of fhe job itself, on the
other. Both these problems call for a new kind of active intervention
which is of great impqrtance for each society's internal equilibrium and.for
its governability.

These probiems unfortunately are not amenable to easy legislative fiat
or executive intervention. They require a painful transformation of social
relations, of cultural and authority patterns, and even of modes of reason-

ing. They call for a new kind of strategy.
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Up to now, the dominant social democratic or even liberal schools of
thought have focﬁsed on proposals for iﬁdustrial democracy modelled on pat-
terns of political democracy. These have rarely succeeded, and when they
did the proposals did not appear very effective, basically because they
were running at the same time against the industrial‘cglture and the con-
straints of business organization. This movement has found a new impetus,
especially in Western Europe, with strong popular pressufe for self-manage-~-
ment and with the rediscovery by the left of nationali?ation as a key

argument in the political arena. S

/ Y
This movement, even if it stirs the imagination and leads gradually

to responsible action, nevertheless appears td bé confused and contradic-
tory. Many people thérefore advocate the more mpderate course of participa-
tion by labor in crucial decisions affectingféutput, productivity, and working
conditions, such as developed in Germany Uné;rfthe name of codetermination.
This would, they think, provide a strong iﬂcentive for unions to act re-
sponsibly. In some circumstances, this céuld indeed be the result. On
the other hand, however, the Germany experience has been only partially
successful in Germany, and it would raise impossible problems in many
western democracies, either because lefﬁist trade unionists would oppose
it and utilize it without becoming any more moderate, or because the
employers will manage to defeat its pﬁrposes.

A gquite different, more promisiﬁé, and more fundamental strategy is
to focus on the second set of problems, those of the job, of working con-

ditions, and work organization. This is a much more concrete field

where deep resentment and frustrations have developed, feeding back on
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the more conventional aspects of labor-management bargaining. This is,

at the same time, a problem where basic change is becomihg possible. New
thinking and experimentation has occurred, which should be wiéely en-
couragea and subsidized and industry should be givén éll possible incentives
to move ahead and implement gradually new modes of oréénization. In par-
ticular, governments should: (1) give high priority td the problems of

work and work organization as an area of research; (2) create appropriate
agencies to disseminate the results of this research; and (3) through both
indirect and direct subsidies support the introduction of new schemes of
work organization.

This is the only way now to alleviate the new tensions that tend to
mark post-industrial society in this area and which otherwise nourish ir-
responsible blackmailing tactics and new inflationary pressures. This is at
the same time a necessary step to restore the status and dignity of manual
work and therefore help solve the more and more acute problem of the immi-
grant workers in Western Europe, which might otherwise become equivalent
to the racial minority problems of the United Stétes. In the United
States itself, these problems are not, at ﬁhe moment, as persistent and
threatening as they are in Europe, but they -'atill exist, and, of course,
discontent with manual work conditions in the United States is often re-
inforced by racial tensions. Japan may be less threatened in this area than
either Western Europe or North America because of a much more integrativef
if paternalistic, tradition of participation in decision—méking within
the business enterprise. But it would be well for Japan to anticipate the
future problems likely to develop in this area and to seek solutions to

them which would build upon its past experience.
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7. Creation of new institutions for the cooperative promotion
of democracy.

A complex net of-économic and military institutions bind the Trilateral
societies together in a variety of ways. These institutions developed as a
result of the perceived common interests'of the Trilateral countries in dealing
with the problems of military security, economic reconstrucfion, exchange
rates, tariffs and trade, investments, and a variety of other matters.

The Trilateral societies also, thever, have a common interest in streng-
thening the functioning of democratic government. They should, consequently,
develop collective means, both public and‘private, for active cooperation

in promoting this goal.

The urgency of this sort of cooperation is new. For much of the past
twenty-five years, the functioning of democratic government in most of the
Trilateral societies cpuld be assumed to be a "given." But now the effective
working of democratic government in the Trilateral societies can now no
longer be taken for granted. The increasing demands and pressures on demo-
cratic government énd the crisis in governmental resources and public
authority require more explicit collaboration among the Trilateral coun-
tries if this goal is to be achieved.

In the Trilateral societies, however, the "governability of democracy"
is, presumably, everyone's business and hence tends to become no one's
business. Defense ministers and chiefs of staff promote collaboration
for military purposes; finance ministers and central bankers have an
interest in collaborative institutions for economic purposes. But no one,
in any government, has as his special interest the strengthening of demo-

cracy and the development of collaborative institutions among the Trilateral
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societies which will serve this critical purpose. Consequently, the ini-
tiative must come from outside the existing governmental stfuéture, and we
propose that the Trilateral Commission attempt to secure support and re-
sources from foundatioﬁs, business corporations, labor unions, political
parties, civic assoéiations, and, wheré possigle and éppropriate, govern-
mental agencies for the creation of an institutevfor the strengthening of
democratic institutions. The purpose of such an institute would be to
stimulate collaborative stﬁdies of comﬁon probleﬁs involved iﬁ the opera-
tions of democracy in the Trilateral‘societies, to promote cooperation among
institutions and groups wifh common concerns in this area among the Tri-
lateral rggions, and to encourage the Trilateral societies to learn from
each other's experience how to make democracy.funéﬁion more effectively in
their societies. As we have indicated‘in connection with many of the problems
which we have discussed above (polifical partie;; the organization éf work,
press—-government relatidns) there. is ﬁuch"which each society can learn from
the others. Such mutual lea;ning experiences are familiar phenomena in
the‘economic and militar& fields; tﬁey'must.also be encouréged in the
political field._ Such én institute could‘also serve é useful function

in calling attention to questions of special urgency confronting the func-
tioning of democracy iﬁ the Triiate?ai societies, as, for instance, the

critical nature of the problems currently .confronting democracy in Europe.



