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Preface

THIS BOOK explores somefundamentalquestions about cividife by
studying the egions ofltaly. It is written with two very different audi-
ences il€mind—those wh share my fagnationwith the subtleties oftal-
ian life, andthose who daot, but whocareabout democratitheory and
practice.

The research itselbegan inconversationswith PeterLange andPeter
Weitz in thespring of 1970, while we were all three in Roms&tudying
variousaspects oftalian politics. Unexpectedly, thédtalian government
agreed toimplement along-neglectedconstitutional provision for re-
gional governments.Since these newinstitutions were to bebuilt from
scratch in each dtaly's diverseregions, the experimewiffered anunu-
sual opportunity tdbegin a long-termsystematicstudy of howinstitu-
tions develomnd adapt to thesocialenvironment. Had fealized, how-
ever, that thesubsequeninquiry would lastnearly a quartecentury, or
that it wouldeventuallylead me into thdartherreaches ofjametheory
andmedievalhistory, | am notsure that would have had thgood sense
to embark.

With encouragemenfrom the late Professo Alberto Spreafico, and
with financial supportfrom the University of Michigan, in the fall of 1970
| directed an initialsurvey of newly-elected councilors geveral egions
scattered along theeninsula.Later, back in Ann Arbor| began to ana-
lyze theseinterviews with help from twotalented young colleagues,
Robert Leonardi anRaffaella Nanetti. Byl975, when a newcohort of
councilors had beealected, Bob andrRaffi hadbecomefaculty members
elsewhere, imolitical science and urban amdgionalplanning, repec-
tively. We agreed tgoin forces toconduct asecondwave of interviews,
thusformalizing aclose,durable, angroductivecollaboration.

Over theensuingdecades, the three of us sphondreds of hours to-
gether,planning andccarrying out the research described in thi®k. In
the laterstages, Bob anRaffi had pimary responsibity for the exhaus-
tive field research. All three of useturned repeatedly to the six regions
that formed thecore of ourresearch. Inaddition, as our studpecame
betterknown in Italy, several otheregional governments invited us to
conductparallel studies of their operations.

Some of thesubsequenpublications from theproject wee authored
collaboratively* while others(such as thidook andseveralthat Bob and
Raffi have producedl were written independently, though drawing on
evidence and ideas thlaad beerproducedcollaboratively.Although nei-
ther of the othetwo scholarsbearsresponsibility for theargumentglevel-
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opal in this book, thei namesappear on thitle page as anark ofrecog-
nition and gratituddor morethan twentyyears of collaboration, creativ-
ity, hardwork, and friendship.

The conceptuakvolution of thisproject has been &ast acomplex as
the development of éhregional governmesitthemselvesSocial science
is conventionallyreported aghough hypothesesvere straightforwardly
deduced frontheory, evidencegathered, anderdicts renderedThough
theory and evidenckavebeenimportant inthis project,too, itsprogress
hasseemed moréke an engrossingetectivestory, inwhich varioussus-
pects emerge drarecleared,shoeleather is wasted dialseleads, new
subplotsmaterialize, sombunches pawpff, earliersuspicions are reinter-
preted inlight of laterevidence eachpuzzle solveghoses yeanother, and
the sleuth is never quiture wherehe trailwill lead.

At the outset, ouresearcHocused orcontinuity andchange, using the
1970 interviews asa benchmarkagainstwhich to measureinstitutional
development.Later, as evidencenounted ofcompelling differences in
the success anaifure ofvarious regional governmentsyr attention was
drawn tocomparisons across spacatherthanacrosgime. Gradually, it
became cleathatthesedifferences among the regions hastonishingly
deep hisorical roots. (In retrospect, as many a tale ofietection, the
answerseems so obviouthat we should havespottedthe clues much
earlier.) Thesehistorical continuitiesraised theoreticaissues ofimport
well beyond theconfines ofltaly, touchingfundamentaljuestions about
democracy,economicdevelopment, and civitife.

Reflecting thisevolution of theresearch, therganization of thishook
beginswith a tight, clogs focus on theregionalgovernments themselves
and gradually pansoutward to encompasthe broademeaning of our
discoveries. Taken as w@hole, thebook embodies arargumentabout
democracy andommunity that believe is alsoelevant tahe discontents
of contemporaryAmerica, butspelling outthoseimplications is a task
that | have seaside for thefuture.

Dozens of researchers have collaboratethas project over more than
two decades, but specialentionshould bemade of Paol@ellucci, Sheri
Berman, GiovanniCocchi, Bryan Ford, Nigel Gault, Glinda Lake,
FrancoPavoncello, amh Claudia Rader.

Among thenumerous Italiarscholars andfficials whoprovidedguid-
ance andassistance, | wouldike especially to thaniCarmeloAzzara,
Sergio Batole, Gianfran® Bartoiini, SabinoCassesd;rrancoCazzola,
Gianfranco Ciaurro,Leonardo Cuoco, Alfonso Del Re, Fraresco
D'Onofrio, Marcello Fedele, ElioGizzi, Luciano Guerzoni, Andrea
Manzella, Nandadlasciotti, Lanfranco Trci, and the hundreds tfcal,
regional, and nationdkaders who have spoken with asonymously
over theyears.
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In this project, as irdozens of othertsdies of contemporaritaly, a
unique role wagplayed byAlberto Spreafico.Alberto introduced me to
Italy a quarter century ago, th@omitato perle ScienzeSociali that he
foundedhosted me omumerousoccasions, and higentle, wise encour-
agement wasrucial in the initialstages othis project. Thaledication of
this volumereflects myprofound debt t&lberto and to thecores of other
generous, civic-minded Italians who haaieled myefforts to understand
the marvelous mysteries of theimmplex society.

Over the years, manycolleagues havefferedinsightful andunsparing
critiques ofearlierdrafts and outlinesin particular, | wantto thank Al-
berto Alesina, &imes Alt,RobertAxelrod, Edward C.Banfield, Samuel
H. Barnes,Michael Barzelay, Terry Nichols Clark, Joh Comaroff, Jeff
Frieden,PaulGinsborg,RichardGoldthwaite,Raymond GrewPeter A.
Hall, JensJoachimHesse, John HollandeGtevenKelman, Robert O.
Keohane,RobertKlitgaard, JacekKugler, Daniel Levine, Marc Linden-
berg, Glenn CLoury, CharlesMaier, John D. Montgomery, Kenneth A.
Shepsle,Judith N. Shklar, Malcoin Sparrow, Federico VéareseJeff W.
Weintraub, Vincent Wght, Richard Zeckhauser, ah several anony-
mous reviewersAaron Wildavsky'sgentleadvice to"squeeze out of the
stone ofself onemore ounce ofcreativethought”prodded me not to con-
clude the workprematurely, andValter Lippincott's steadythoughtful
encouragement sustained remthusiasm througimoments when | was
otherwise preoccupied.

Funds for variousstages of the researetere generouslyprovided by
the University of Michigan, theNational Science Foundation (under
grantsGS-33810,SOC76-14690, and SES-7920004), therman Mar-
shall Fund of th United States, Harvar@niversity, theJohnSimonGug-
genheimMemorial Foundation,l'Istituto Carlo Cattaneo, laPresidenza
del Consiglio deiMinistri, the EuropeanUniversity Institute, the Com-
mission ofthe EuropearfCommunity, and amssortment ofegionalgov-
ernments (BasilicataFriuli-Venezia Giulia, Emilia-Romagna,Marche,
Toscana, antUmbria).

The University of Michigan,HarvardUniversity (especiallyits Center
for International Affairs), the Center forAdvanced Study irthe Behav-
ioral Sciences, thaVoodrow Wilson InternationalCenter forScholars,
the Bellagio Conference Center thfe Rockefellef~oundation, and the
Centre for European StudiesNuiffield College,Oxford University, have
eachprovided gracious hospitality at variostages of mwork.

RosemaryJonathan, antaraPutnam haveollaborated irthis project
for as long as anyf us can remember traveling through the regions,
helping with data-analysiscommenting onendlessdrafts, andsharing
my enthusiasm for oudiscoveries. For althis andmore | am deeply
grateful.
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CHAPTER 1

Introduction:
Studying InstitutionaPerformance

WHY DO sone democraticgovernmentssucceed anathers fail? This
guestion, though ancient, ignely. As ourtumultuouscentury draws to
a close, the great ideological debatesween liberatlemocrats atheir
adversaries argvaning. Ironically, the philosophical ascendancy of lib-
eral democracy isccompanied byrowing discontent withts practical
operations.From Moscow toEast St. louis, from Mexico City to Cairo,
despair aboupublic institutionsdeepens. A®\mericandemocraticinsti-
tutions begin their thirdcentury, asense is abroad in the latigat our
national experiment inself-government idaltering. Half aworld away,
the formercommunistnations of Eurasia find themselvaaving to build
democraticsystems of governandeom scratch.Women and mewvery-
where seeksolutions to theisharedproblems—cleaner aimore secure
jobs, safer cities. Fevbelievethat we can dispense witfovernment, yet
fewer still areconfident that weknow what makes governmentswork
well.

This book aims tocontribute to ourunderstanding of thperformance
of democraticinstitutions. Howdo formal institutionsinfluence theprac-
tice of politics andgovernment? If weeform ingitutions, will practice
follow? Does theperformance of amnstitution depend on its sociakco-
nomic, and cultudasurround? If we transplardemocraticinstitutions,
will they grow in the newsetting aghey did in theold? Ordoes thequality
of a democracydepend on theuality of its citizens, so thavery people
gets thegovernmenthey deserve? Oumtent istheoretical. Oumethod
is empirical, drawing lessonsfrom a unique experiment ininstitutional
reform conducted in the regions of Itabyer the lastwo decades. Our
explorationswill draw us deepinto the character ofcivic life, into the
austerdogic of collectiveaction, and into medievdlistory, but the jour-
ney begins irthe diversity oftoday's lItaly.

A VOYAGE OF INQUIRY
On the autostradathat soarsalong theApenninespine of Italy, ahurried

traveler cancover the 87kilometersfrom Seveso in thenorth to Pie-
trapertosa in thesouth in one long day, loopinfirst through the busy



4 CHAPTER ONE

industrial suburb®f Milan, crossing rapidly the ferelPo Valley, plung-
ing past theoroudRenaissanceapitals of Bologna anBlorence, circling
thegrimy, joylessoutskirts ofRome and theNaples, analimbing atlast
into thedesolatamountains oBasilicata,isolated in thenstep of the Ital-
ian boot! To the thoughtful dserver,however, thisswift passage igess
impressive for the distancgpanned tharfior the historical contrasts be-
tween thepoint of departure and traestination.

In 1976 Seveso, anodest,moderntown in themixed industrial-and-
farming belt tenmiles north oMilan, becameworld-famous as thsite of
a major ecologicaldisaster,when alocal chemicalplant exploded,spew-
ing poisonousdioxin across its homes andorkshops and fieldand in-
habitants. Formary months thereafter, motorists on thesuperhighway
that passe$evesosped bywith their windowsrolled tightly shut, gawk-
ing at the boarded-up houses and tieadful, white-hooded,goggle-
masked figures laboring to decontaminate the town and its lands.
Throughout the industrialized worldSeveso came t@symbolize the
growing risks ofecologicaldisaster. Fodazed locabfficials, the catas-
trophe atSeveso embodiethe loomingpublic policy challenges of the
twenty-first century’

From theperspective opublic governance, to travéiom Seveso to
Pietrapertosa in thd970s was taeturn centuries into the past. Many
Pietrapertosesi livedtill in one- and two-room storigovels, clinging to
the mountainfacejust below the rockysummit to whichtheir Lucanian
ancestorgepaired manygenerations agoNearby, farmersstill threshed
grain by hand, aided only by the windlowing through the tines dheir
rakes, adMediterranean peasantsddore for millennia. Many local men
had soughttemporary jobs imorthern Europe, and thmiccess of a few
was marked bythe German license plates several automobiles parked
just below thevillage. Forlessfortunateresidents, howevetransporta-
tion wasprovided bythe donkeys thasharedtheir rocky sheltersalong-
side a few scrawnghickens and catd.ower on thehill, some eturned
emigrants haduilt stuccohouses,completewith indoor plumbing, but
for much of the village, tha@bsence ofunning water and other public
amenities remained thmostpressing problem, as it héagenthroughout
much ofEurope three ofour centuriesearlier.

Like their compatriots inSeveso, thepeople of Pietrapertosa con-
frontedgrave problems ovhateconomistsall "public goods" ad "pub-
lic bads." Theeconomic and axial andadministrativeresources of the
two townsdiffered dramatically, as did thaetails of theiproblems, but
people inboth neededhelp from government. In thearly 1970s the pri-
mary responsibility fo addressinghese diversproblems of public health
and safety, along with much else oftoncern toordinary Italians, was
suddenlytransferred from the nationaldministration to a newlgreated
set of electedregional governmentskor solutions to theirshared con-
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cerns, the citizens oBeveso andPietrapertosa were nowirected to
nearby Milan and Potenzather thandistant Rome. Studying how well
those newnstitutionsresponded ttheir constituents and why wilead us
to confrontbasic issuesbout civiclife and collaboration for the common
good.

The borders of the negovernmentdargely caresponded to theerri-
tories ofhistoric regions of th@eninsula,including suchcelebratecprin-
cipalities asTuscany and LombardySince the unification of Italy in
1870, however, itsadministrative structure hadceén highly centralized,
modeled orNapoleonic France. For as long asyone could remember,
local officials hadbeenclosely controlled byrefects reporting directly to
Rome. Nolevel of government corresponding to the regions had ever
existed. Thus the fact that the pubticoblems ofSeveso andPietraper-
tosa andhousands obtherltalian communities,large andsmall, would
be addressed by thentried regionhgovernmentsvas, fortheir citizens,
an experiment otonsiderablgractical importance.

Beginning in1970, wehave closely followed the evolution ohamber
of thesenascentegionalinstitutions, repesenting the rangaf economic,
social, cultural, andpolitical environmentsalong theltalian peninsula.
Ourrepeatedisits to the vapus regionacapitalssoonrevealeddramatic
differences ininstitutional performance.

Evenfinding officials of thePuglia regionagovernment in the capital
city of Bari proved achallenge for us, ai is for their constituentsLike
visiting researchers, ordinary Pugliesiust first locate thenondescript
regional headquartetiseyond the railroagards. In the dingyanteroom
loll severalindolent functionaries, thouglthey are likelyto be present
only an hour or twoeach day and to banresponsiveeventhen. The
persistent visitormight discoverthat in the offices beyond stand only
ghostlyrows of emptydesks. One mayofrustrated at hisnability to get
actionfrom the region's bureaucraesxploded to us)They don't answer
the mail, they don't axswer the telephone, and when | go to Barfitgsh
paperwork, | have ttake along myown typewriter andypist!" A ram-
pant spoils systemundermines administrative éffency: as alerk once
responded to hisiominal superior in ourmpresence,'You can'tgive me
orders! | am'well-protected."Meanwhile, the region'teadersengage
in Byzantinefactionalfeuds ovepatronage and postand offerrhetorical
promises of regionalenewal thaseemnever to reacheality. If Puglia is
to become "a nevCalifornia," aslocal boostersometimessay, it will be
despite thegerformance of & newregionalgovernment, not because of it.
The citizens ofPuglia do notdisguise theircontempt fortheir regional
government; indeed, thedo not oftenthink of it as"theirs."

The contrast with theefficiency of thegovernment oEmilia-Romagna
in Bologna isstark. Visiting the glass-walled regiondieadquarters is like
entering a modernhigh-techfirm. A brisk, courteous receptionist directs
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visitors to theappropriateoffice, where, likely as not, theelevantofficial
will call up a conputerized datadseon regionalproblems and policies.
Bologna'scentral piazza idamous for itsnightly debatesamongcon-
stantly shifting groups of citizes andpolitical activists, andhos impas-
sioneddiscussionsabout issues of the day aeehoed in thehambers of
the regionalcouncil. A legislative pioneer in manyfields, the Emilian
government haprogressedrom words to deeds, iteffectivenessmea-
sured bydozens of day carcenters andndustrial parks, repertorythea-
ters andvocational trainingsites scatteredhroughout theregion. The
citizen-debaters ithe Bolognapiazzaare not uncritical oftheir regional
government, but they are vastly marententthan their counterparts in
Puglia. Why haghe new institutionsucceeded irEmilia-Romagna and
notin Puglia?

The central questiorposed in outvoyage ofinquiry is this: What are
the conditions for creating strong, responsive, effective representative in-
stitutions?The Italian regional exprimentoffers anunparalleledpportu-
nity for addressing this questioiit presents aare opportunity to study
systematically the birth angdevelopment of a newnstitution.

First, fifteen new regional governments werestablishedsimultane-
ously in 1970, endowed withessentiallyidentical constitutional structures
andmandates. 1M 976-77,after an intenseolitical struggledescribed in
Chapter 2, all regionweregranted authority over a wide range of public
issues. Inpartial contrastwith thesefifteen "ordinary" regions, another
five "special"regions had beetreated somgears earlierwith somewhat
greater, constitutionally guaranteecpowers. Thesefive regions were in
border areas that hdwken threatenebly separatissentiment at the end of
World War Il. In somerespects, the somewhgteaterlongevity and
broader powers dhe specialregional governments make them distinc-
tive. Formostpurposeshowever, they may be safebpnsidered along-
sde the fifteen odinary regions.Generally speaking, in this book we
draw evidencdrom all twentyregions.

By the beginning of thel990s, the nevgovernmentsharely two de-
cadesold, werespendingnearly atenth ofltaly's gross domestiproduct.
All regional governments hadjained responsibility for such fields as
urban affairs,agriculture,housing, hospitals and healtBervices, public
works, vocationaleducation, andconomicdevelopment.Despitecon-
tinuing complaints fromregionalists about constraintsimposed by the
centralauthorities, all the new institutions hadquiredenough authority
to test theirmettle. Onpaper,thesetwenty institutions are virtuallidenti-
cal and potentially powerful.

Secondhowever, thesocial,economic,political, andcultural contexts
into which the new institutionsvere implanted differed dramatically.
Socially andeconomically,someregions, such aPRietrapemsa's Basili-
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cata, rankedvith countries of theThird World, wherea®thers, such as
Seveso's Lombardia, weralready becoming postindustrial. Cutting
across thisdevelopmentaldimension weredifferences ofpolitical tradi-
tion. NeighboringVeneto ancEmilia-Romagna, foexample, had similar
economicprofiles in 1970, butVeneto wasardently Catholic, whereas
Emilia-Romagna, théuckle of Centraltaly's "Red Belt," hadbeen con-
trolled by Communistssince 1945. Someregions had inherited patron-
client politics moreor lessintact from thefeudal past.Others had been
transformed by massive waves of migration aodas change thaswept
acrosdtaly during il boomofthe 1950s andl960s.

The ltalian regional experiment was tailor-made for a comparative
study of the dynamics and dogy of institutionaldevelopment. Just as a
botanist mightstudy plantdevelopment bymeasuringthe growth of ge-
netically identicalseedssown indifferent plots, so a student afovern-
ment performance might examine the fatettofse neworganizations,
formally identical, in theidiversesocial andeconomic andultural and
political settings.Would the neworganizations actuallglevelopidenti-
cally in soils asdifferent asthose aroun®eveso an®ietrapertosa? Hot,
what elementscould account for tk differences? The answers these
guestions aref importancewell beyondthe borders oftaly, asscholars
and policymakers and ordinargitizens in countriearound the world—
industrial, postindustrial, angreindustrial—seek to discover haepre-
sentativeinstitutions canwork effectively.

CHARTING THE VOYAGE

Institutions have been anenduringconcern of political science since an-
cient times, btirecently theoristshave attackedinstitutional questions
with renewed vigor andreativity in the name dthe newinstitutional-
ism." The tools ofgame theory andational choice modelinghavebeen
put to use,castinginstitutions as'games in extesive form," in which
actors' behavior is structured the rules of thgyame® Organizatiorthe-
orists have emphasizedhstitutional roles androutines, symbols, and
duties? Historical ingitutionalists have traced continuities in govern-
ment andpolitics and emphasizetiming and sequences innstitutional
development.

The new institutionalists differ among themselves on manyoints,
both theoretical and methodological. On tfemdamental pointshow-
ever, they aragreed:

1. Institutions shape politicsThe rules and standard operating procedures
that make upinstitutionsleavetheir imprint onpolitical outcomes by struc-
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turing political behavior. Outcomes are mamply reducible to thilliard-
ball interaction ofindividuals nor to thentersection obroad sociaforces.
Institutions influenceutcomesecausehey shapeactors'identities,power,
and strategies.

2. Institutions are shaped by historyWhateverother fators mayaffect
theirform, institutions havenertia and "robustnessThey therefore embody
historicaltrajectories and tuning points. Historymatters because it is "path
dependent”:what comesfirst (even if it was insome sense"accidental")
conditionswhatcomes later. Idividuals may'choose'theirinstitutions, but
they do notthoosethemundercircumstances dheir ownmaking, andheir
choices in turrinfluence the wleswithin which theirsuccessorshoose.

Our study of theltalian regional experiment is intended to contribute
empirical evidence to botthese themesTaking institutions as arinde-
pendent variable, wexplore empiricallyhow institutional change affects
theidentities, power, andtrategies opolitical actors. Latertaking insti-
tutions as alependenvariable, weexplore howinstitutional performance
is conditioned byhistory.

Between these twateps, however, we add a thittsat hasbeen ne-
glected in recentvork oninstitutions. The practicaperformance oinsti-
tutions, weconjecture, isshaped by the sociabntextwithin which they
operate.

Just as thesameindividual may defineand pursue his or her ietests
differently in differentinstitutional contexts, so theameformal institu-
tion may operatd@ifferently in differentcontexts. Though nditressed in
recent theories, thigoint is familiar tomost observers oéfstitutions and
institutional reform. TheWestminster-styleconstitutions left bhind by
the British as theyretreatedrom empire had veryifferentfates indiffer-
ent parts of the world. Wmove beyondhis generalization thdtontext
matters" to ask whicHeatures ofsocial context mostpowerfully affect
institutional performance.

What do wemean by'institutional performance?'Sometheorists see
political institutions primarily as"the rules of the game," as procedures
that govern collectivedecision-making, asrenaswithin which conflicts
are expressed ah (sometimesyesolved: (Theories of this sordften use
the U.S. Congress as anodel.) "Success" for thiskind of institution
means enablingctors to resolvéheir differences afficiently aspossi-
ble, given their divergent preferencesuch a conceptionf political in-
stitutions is pertinentput it does not exhaust thele of institutions in
public life.

Institutions aredevices forachievingpurposes,nat just for achieving
agreementWe want government tao things, nofjust decidethings—to
educatechildren, pay pensionerstop crime createjobs, hold down
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prices, encouragiamily values, and so on. We do ragree onwhich of
thesethings is most urgent, nor hotiney should be accomplished, nor
evenwhether they are all wdwwhile. All but the anarchistamong us,
however, agreethat atleast some of the time on at least sois®ues,
action is required ofgovernment instutions. This fact musinform the
way we thinkaboutinstitutionalsuccess anthilure.

The conception ofnstitutionalperformance irthis studyrests on avery
simple model ofgovernance:societaldemands— political interaction—
government— policy choice — implementation.Governmentinstitu-
tions eceiveinputs fromtheir socialenvironment angbroduceoutputs to
respond tathat environmentWorking parentsseek affodable day care,
or merchants wornaboutshoplifting, orveteransdecry thedeath ofpatri-
otism. Political parties and othegroups articulate theseoncerns, and
officials considerwhat, if anything, to do. Eventually, @olicy (which
may only be symbolic) isadopted.Unless thapolicy is "Do nothing," it
mustthen be implemented—creagimew nurseries (oencouragingpri-
vate agencies to do squtting more cops on thbeat,flying flags more
often. A high-performancedemocraticinstitution must beboth respon-
sive andeffective: sensitive to the demands ofdtnstituents and effec-
tive in usinglimited resources to address thaiEmands.

Complexitiesabound in thisdomain. To beeffective, fa example,
governmentmust often bdoresighted enough tonéicipate demandthat
have not yet beearticulated.Debates and deadlocks mstall the process
at any point. The effectsf governmenfaction, evenwhen welldesigned
and effectively implemented, may not behat proponents had hoped.
Neverthelessjnstitutional performance is impéant because in the end
the quality of governmentmatters to people'sives: scholarships are
awarded roads paved,children inoculated—or (ijovernmentails) they
arenot.

Understanding the dynamicsiofktitutionalperformance has longeen
of interest to comparativeocial science. Three broad modesesfplain-
ing performance can be discerned in téeisting literature.The first
school ofthought emphasizednstitutional design.This tradition has its
roots informal legal studies, anode ofpolitical analysis that grew out of
the ferment of constitutiobuilding in the nineteenth centuryJohn Stu-
art Mill's "Considerations orRepresentativeGovernment" rdécts the
faith this school ofthought has in "structural angroceduralcontriv-
ance.® Mill's famoustreatise is largelyoncerned wittconstitutional en-
gineering, with disovering theinstitutional formsmost favorable to ef-
fective representativegovernment?® This school ofthoughtcontinued to
dominate the analys of democraticperformancewell into thefirst half of
the twentieth century. "It wasvidely assumed [by suchnalyses] that
viable representativgovernment . . depended . . . only on th@oper
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arrangement of its formal parts and reasonable good luekanomiclife
and institutional affairs; andhat good structure woulderve even in the
absence ofjoad luck."™*

The collapse of theinterwar Italianand Germarndemocratic experi-
ments and themmobilism of the French Third and FourthRepublics,
alongwith increasingsensitivity to thesocial andeconomic bases of poli-
tics, led to amore sober view afstitutional manipulation.Painstaking
design did not ensure goperformance Nevertheless, ithe contempo-
rary eraattention to the organizational determinants ofiingonal per-
formance has remergedamongadvocates of the "new itigitionalism,"
aswell as amongractical reformersConstitutiondrafters,management
consultants, andevelopment adviserdevote muchattention toinstitu-
tional design in theiprescriptionsfor improvedperformance. Arturo Is-
rael, a specialist in ThirtWorld developmentpbserveghat it iseasier to
build aroad than tdbuild an organizatiorto maintain thatroad. In his
recent work orinstitutionaldevelopment, he draws oattention tomana-
gerial andorganizational constraints amplementation and recommends
improvements ininstitutional design to increase the prospects for suc-
cess™ Elinor Ostrom is ahoughtful observer ofinstitutionsintended to
overcome'the tragedy ofthe commons"—thelilemma of collective ac-
tion thatthreatens'common poolresources'such as water suppliefish-
ing grounds, and théke. From acomparison of many suakfforts, fail-
ures as well as successes, Ostmxtractslessons about how to design
institutions thawork.*

Our research speaksnly indirectly tothesequestions of institutional
design. In fact, inour study, institutional design washeld constant: re-
gional governmentswith similar organizationaktructure wereall intro-
duced at thesametime. Whatvaried in our research design wemviron-
mental factors, such aseconomiccontext and politicatradition. Such
factors are harder for would-be reformersntanipulate, ateast in the
shortrun, so ouresearch is not likelyo suggesshortcuts tanstitutional
success. Othe otherhand, the facthat institutionaldesign is aconstant
in the ltalianregionalexperimentmeansthat we cardetect moreeliably
the influence ofotherfactors oninstitutional success.

While we do notexplore directly theeffects ofinstitutional designon
performance, ouresearctdoesaddress theonsequences dfistitutional
change.Our examination of howhe regionalgovernmentsvolved over
their first two decadedncludes a'before-after"comparisonthat helps us
to assess thémpact ofinstitutional reform. Howthe institution and its
leaders learned dnadapted over time—the "developmertialogy,” so
to speak, of institutionagrowth—is encompassed by owsearch. Did
the creation of the new regionalstitutionslead tochanges in theractice
of politics and governancén Italy? What difference did institutional
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changemake for theway in which leaders anditizens collaborateand
contendover public policy? In practice, howdo institutional reforms
change behavior and by hawuch? Wereturn totheseissues inChap-
ter 2.

A second schdoof thought abotithe performance oflemocratic insti-
tutions emphasizessocioeconomic factorsPolitical sociologists since
Aristotle have argued that therospects foeffective democracydepend
on socialdevelopment an@&conomicwell-being. Contemporarydemo-
cratic theoriststoo, like Robert A. Dahl andSeymour MartinLipset,
havestressedrariousaspects ofnodernization(wealth, education, and so
on) in their discussions dhe conditions uderlying stable anceffective
democraticgovernment! Nothing is more obviouseven to the casual
observer than théact thateffective democracy is closely associatedth
socioeconomienodernity, bothacrosstime andacross spaceSocial sci-
entistsconcernedwith explaining institutionaldevelopment irthe Third
World have alscemphasized socioeconomic factors. Arturo Israel, for
example,asserts that "improveidstitutionalperformance is pamand par-
cel of the process @hodernization. Unless a countogcomesmodern,’
it cannotraise its prformance tahe level nowprevailing in thedeveloped
world."™ The sharp differences ifevels of ®cioeconomicdevelopment
among the Italian regionallow us to asseddirectly thecomplexlinkage
betweenmodernity andnstitutional performance.

A third school ofthoughtemphasizesociocultural factorgn explain-
ing theperformance oflemocraticinstitutions. This tradition, too,claims
a distinguishedlineage. In theRepublicPlato arguedhat governments
vary in accordancavith thedispositions ofheir citizenry. More recently,
social scientists havdooked topolitical culture intheir explanations of
cross-national variations ipolitical systems. Thenodern classic dhis
genre, Almond and/erba’'sstudy of theCivic Culture, seeks toexplain
differences indemocratic governance in ttnited States,GreatBritain,
Italy, Mexico, and Germany througin examination opolitical attitudes
and orientationsgroupedunder the rubric ofcivic culture.*® Probably
the mostillustrious example of the socioculturédadition of political anal-
ysis (and one that igspecially germane to outugly) remainsAlexis de
Tocqueville'sDemocracy in Americd. Tocqueville highlights thecon-
nectionbetween thémores" of asociety and itpolitical practices. Civic
associations, foexample, reinfore the "habits of théieart" that are es-
sential tostable andeffective democraticinstitutions. This and related
propositionswill play a central role in ouanalysis.

As we soughto extractlessons of general import from the details of the
Italian experiment, we&ame to appreciate thadmonitions of arearlier
student ofocal institutionaldevelopment. In hislassic study of VA and
the Grass Roothilip Selznickobservedhat "theoreticalinquiry, when
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it is centeredupon a particulahistorical structure oevent, isalwayshaz-
ardous. This is due to thedntinuoustensionbetween concerfior a full

grasp andinterpretation ofthe materialsunder investigation as Hiwy,
and speciatoncern for thénduction ofabstract andjeneralrelations.*®

While striving not to do violence tthe rich particularities othe Italian
experience, wenustalso try to dqustice to itsbroaderimplications for
our understanding of dematic governance.

METHODS OF INQUIRY

Truth, Karl Deutschobserved, lies at theonfluence ofindependent
streams of eddence. The prudenbsial scientist, like the wise investor,
must rely on diversification tomagnify the strengths, and to offset the
weaknesses, a@hy singleinstrument.That is the methodologicahaxim
that we have followed inhis study. Tounderstand howan institution
works—andstill more, howdifferent institutions work differently—we
mustdeploy avariety oftechniques.

From theanthropologist anthe skilledjournalist, weborrow thetech-
nique ofdisciplined field observation and castudy. "Soaking and pok-
ing," as Richard=enno describes itrequires the researcher moarinate
herself in theminutiae ofan institution—to experience itxustoms and
practices, itssuccesses and ifailings, asthose who live it every day do.
This immersion sharpens oumtuitions andprovidesinnumerableclues
about how the irtgtution fits together and how it adapts to iswiron-
ment. At many points our story draws on illustrations and insights
gleanedrom two decades gboking around the regions of Italy asdak-
ing up the local ambience.

Social scienceeminds us, however, tie differencebetweeninsight
andevidence. Our contrastingipressions ofovernance iBari and Bo-
logna, nomatter howkeen, must be confirmed, and dheoretical specu-
lations disciplined, bygareful countingQuantitative techniquesanwarn
when our impressiongpoted ina single &iking case ortwo, are mis-
leading orunrepresentative. Equallgnportant, statisticalanalysis, by en-
abling us tocompare manydifferent cases abnce, often reveals more
subtle, buimportantpatterns, much as a pointillist painting Bgurat can
best beappreciated byteppingback from the caras.

The logic of ourinquiry requires thesimultaneouscomparison of fif-
teenor twenty regions alongnultiple dimensions, and such techniques as
multiple regression and faat@nalysis drasticallysimplify this task. Nev-
ertheless, we have sought tnimize the intrusiveness abmplicated
statistical proceduresinto our story, usually relying on suchdevices as
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percentages and scattergrams. Témults thatve presenhere stisfy the
conventionaltests ofstatistical significance, but ma important, they
also satisfy John Tukey's famednteroculartraumatictest.®

As with many adetectivetale, solving the mystery dfistitutional per-
formancerequires us texplore thepast—or morgrecisely, theontrast-
ing pasts of theariousregions. For somepochs historians of Italy have
provided marvelously richaccounts that are remarkably relevant to our
task, and oustory draws heavily on their workin addition, for the last
hundred years or saye unearthed a wideange of statistical materiéhat
allowed us taquantify, and thus ttestmorerigorously, some of oumost
striking conclusions. We are nbtistorians by trade, and our efforts in this
direction arerudimentary, but inany rounded institutionaénalysis the
tools of thehistorian are anecessary complemeto anthropological and
behavioral methods.

In short, thediversity of ourgoalsdemanded methodsat wouldpro-
vide both breadth—thability to coverdifferentproblems and theirrans-
formation over geriod oftime—anddeeperanalysis oparticular issues,
regions, andperiods of tle reform. Wewished togathersystematic evi-
dence across bottime andspace to allowboth longitudinal andcross-
sectionalanalysis.

To provide thistype of information weconducted amumber ofseparate
studies thabeganwith afocus on six regionselected taepresent theast
diversitiesalong theltalian peninsula. Oustudies were then extended to
all twentyregionalgovernments(Figure 1.1provides an overview of our
researctsites.) Our studiesjescribed in more detail iAppendix A, in-
cludedthe following:

» Fourwaves ofpersonalinterviews withregionalcouncilors in thesix se-
lected regions between 1970 ath889. Morethan sevenhundred inter-
views over nearly twodecadegprovided uswith anunparalleled "moving
picture" ofthe regionalinstitutions from the point of view of theirchief
protagonists.

Three waves ofpersonal intrviews ofcommunityleaders in the six se-
lected regionbetweenl976 and 1989, asell as anationwidemail survey
of communityleaders in1983. Bankers and farm leadensiayors angour-
nalists, labor leaders andusinessrepresentatives—thesgespondents
knew their regpnal governmentvell and could giveus the perspective of
informed outsiders.

Six specially commissionedationwide surveys, as well asveral dozen
other surveys ofoters betweerl968 and1988. Thesénterviewsenabled
usto chart dfferences irpolitical outlookand sociaengagemerdacross the
regions and tgrobe theviews of theconstituents of the newmstitutions.
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FIGURE 1.1
Italian Regional Study, 1970-1989

Vall i Venezia-G Selected Regions
alle 'm nbardis . Other Regions

* Close examination of amultitude of statistical measures oinstitutional
performance in altwentyregions, as desibed in Chapter 3.

* A uniqueexperiment in1983, described in mar detail inChapter 3that
testedgovernment responsiveness "gireet-level”citizen inquiries in all
twenty regions.

» Case studies dhstitutional politics and of regionaplanning in the six
selectedregionsbetween 1976 and989, aswell asa detailedanalysis of
the legislationproduced by altwenty regions from 1970 td984. These
projects provided raw material for our assessment ofl#yeto-day busi-
ness of politics andovernment in theegions and helped us interprabre
antiseptic statistical data. (Our regular visits teach of the six selected
regions incidentally allowed us toexperiencefirsthand thedevastating
earthquake that strudouthernltaly in 1980 and itsaftermath.) Inshort,
we came to know thesegions and their protagonisteell.
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OVERVIEW OF THE BOOK

In the 1970s atumultuousperiod ofreform broke with Italy's century-
long pattern ofcentralized government andelegatedunprecedented
power and resources to the nesgionalgovernments. IrChapter 2 we
ask how the process of refotimanspired, and what difference it made for
the practice of politics and thquality of government at the gssroots.
How was reformaccomplished, given #hinertia of older ingitutions?
Did the newinstitution actually affect thecharacter of politicaleadership
andthe way politicians ply their &ade? Did it relsape the distribution of
political power andnfluence? Did it lead tchanges thawere perceptible
to the constituents of theew governments, and if so, what was their
assessment? Whavidence is there of the leverage thastitutional
change issaid to exerbn political behavior?

A primary concern of thisstudy is toexplore the origins oéffective
government. To lay thbasis for thainquiry, Chapter 3 presents @m-
prehensive, compatige evaluation ofpolicy processes, policy pro-
nouncements, angolicy implementation ineach of thewenty regions.
WhereasChapter 2examineschange throughime, Chapter 3 (and those
that follow) make comparisonacross space. How stable agfficient are
the governments of the variousgions? Howinnovative aretheir laws?
How effectively dothey implemenpolicies in sucHields as health, hous-
ing, agriculture, and industriallevelopment? Howpromptly andeffec-
tively do they satisfythe expectations otheir citizens? Whichinstitu-
tions, inshort, havesucceeded amngthich have not?

Explaining thesedifferences ininstitutional performance is thehbjec-
tive of Chapter 4, in someespects the core of oatudy. Here wexplore
the connection betweerconomic modernity andnstitutional perfor-
mance.Even more important, weexamine the linkbetween performance
and the charactef civic life—what weterm "thecivic community." As
depicted inTocqueville'sclassic interpretation of Americaiemocracy
and other accounts dfivic virtue, thecivic community ismarked by an
active, public-spirited citizenry, by egalitarianpolitical relations, by a
socialfabric of trust ancdcooperation.Someregions ofitaly, we discover,
are blessedwith vibrant networks andhorms ofcivic engagement, while
others arecursed withvertically structuredoolitics, asocial life offrag-
mentation and isolation, ana culture of distrust.Thesedifferences in
civic life turn out to play a keyole in explaininginstitutional success.

The powerful link betweeninstitutional performance and the civic
communityleads usinevitably to ask whysomeregions are more civic
thanothers.This is the subject d&hapter 5.Pursuing theansweteads us
back to anomentougeriod nearly anillenniumago,when two contrast-
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ing andinnovativeregimes wereestablished irdifferent parts oftaly—a
powerfulmonarchy in thesouth anda remarkable $ef communal repub-
lics in thecenter anchorth. From thisearly medievakepochthrough the
unification ofltaly in the nineteentlsentury, wetrace systematic regional
differences inpatterns of civicinvolvement andsocial solidarity. These
traditions have decisiveconsequences for thguality of life, public and
private, inltaly'sregions today.

Finally, Chapter éexplores why norms andgetworks of civic engage-
ment sopowerfully affect theprospects foeffective, responsive govern-
ment and why civic traditions are salske over longeriods. The theoret-
ical approach wealevelop, dawing on thelogic of collective actionand
the concept of ‘&cial capital,” is intendedhot merely toaccount fo the
Italian caseputto conjoin historical andational choiceperspectives in a
way that canimprove ourunderstanding ofnstitutional performance and
public life in many other cases. Our conclusions reflect orptveer of
institutional change toremold political life, and the powerful constraints
that history andsocial contextimpose oninstitutional successThis book
does nopromise to be a practicahndbook foldemocraticeformers, but
it doesframe thebroaderchallenges wall face.



CHAPTER 2

Changing the Rules:
Two Decades ofnstitutional Development

THE ITALIAN regional experimeninaugurated in1970remains, asSid-
ney Tarrow observed;'one of the fewecent attempts toreate ner repre-
sentativeinstitutions in thenation-states of thé/est.* In aneraof height-
ened hopes fodemocratization irother parts of thglobe, lessons from
the Italianexperience arespeciallyrelevant, for at issue is how changes
in formal institutions induce change#n political behavior? One conun-
drum facingwould-bereformers informer authoritariarstates iswhether
rewriting the ruls of the game willproduce the intendeeffects—or any
effects atall—in how it isactually played.The Italian regional experience
canhelp us come to grips with this important issue.

The new institutionalismarguesthat politics is structured bynstitu-
tions. James March andohanOlsensummarize thigheory about the ef-
fects ofinstitutions:

The organization ofpolitical life makes a diffeznce, and institutions affect
the flow of history. . . .Actions takenwithin and by pétical institutions
change the disibution ofpolitical interestsresources, and rudéy creating
new actors anddentities, by providingactorswith criteria of success and
failure, by constructingrules for appropriatebehavior, ad by ermdowing
someindividuals, rather than others, with authority and other types of re-
sourceslInstitutions affect the ways in which individuadsd groups become
activatedwithin andoutside establisheihstitutions, thdevel oftrust among
citizens andleaders, the common aspirations of politicalmmunity, the
sharedlanguage,understanding,and norms of thecommunity, and the
meaning ofconceptdike democracyjustice, liberty, andequality?®

If institutional reforms can haw such profoundeffects, that isgood
news for reformers.

Two centuries ofonstitution-writingaround the world warn uiow-
ever, thatdesigners of nevinstitutions areoften writing on water. Institu-
tional reformdoes notalways alter fundamentalpatterns of politics. As
Deschanel characterized politics agdvernment inthe FrenchFourth
Republic: "Therepublic on top and thempire underneath®"Old wine
in new bottles" was a common expectatwinen the Italian regions were
established, for Italians had had muehperience withinstitutional
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change that changeatbthing® Tha institutional reformsalter behavior is
an hypothesis, not an axiontTheorists ofinstitutions have lacked con-
trolled settings inwhich to assesempirically the efécts of changing the
rules.

Against this backdropthe Italianregionalexperiment takes ospecial
interest. This chapter begins our assessroétiis experiment and its
implications forinstitutionalism byasking how the newnstitutionswere
created and howhey evolved duringtheir first two decades. Didhis in-
stitutional reform actually reshape thddentities of political actors, re-
distribute politicalresources, anithculcate nev norms, as institutionalists
predict? How werdghe customanypractices ofthlian governanceshifted
by thesenew institutions?Indeed, were they altered inany noticeable
way?

CREATING REGIONAL GOVERNMENT

Strongregional andocal identities are part of hisry's bequest tdtaly.
Regional entities—geographically deéd, politically independent, eco-
nomically differentiated, andjenerallydominated by a strongity—have
been pominent threads in the tapeswy Italian history formore than a
millennium® Indeed,when the Italian statwas proclaimed inl860, lin-
guistic variegation was so pronounced that no rtioe@ 10percent of all
“ltalians" (andperhaps as few as 2 .percent) spce the national lan-
guage’ Foar the Piedmontesenonarchists whainified Italy, regional dif-
ferentiation wasthe principal obstacle to nationatlevelopment.Fatta
I'ltalia, dobbiamo fare gli italianiwastheir slogan: "Having madgaly,
we must nowmake talians." Thehighly centralizedFranco-Napoleonic
model wasthe latest word irmdministrativescience. Strongentral au-
thority was,they concluded, theecessary remedipr the weak integra-
tion of the new nation stafe.

A few voices called for thestablishment chutonomousegionalgov-
ernmentswithin the new state. Fearing thereactionary tendencies of the
Church and the peasants,vaasll as thebackwardness of the South, how-
ever, themajority of tre makers ofmodernitaly (like most oftheir coun-
terparts inthe emergingstates ofoday'sThird World) insisted thadecen-
tralization wasincompatible with prosperity anpolitical progress. The
centralizergquickly won thedebate. Topocal officials wereappointed by
the nationalgovernment in Romel.ocal political deadlock (oevenlocal
dissentfrom nationalpolicy) could lead to years of rule by a commis-
sioner appointed by theational governmertt.Strong prefects, modeled
on the Frenchsystem,controlled thepersonnel and policies tcal gov-
ernments, approving dthcal ordinancespudgets, andontracts, often in
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the minutest detafl® Most areas opublic policy, fromagriculture toedu-
cation tourban planning, were administered by fieltbffices ofthe Roman
bureaucracy.

In practice, therigor of this extremeadministrativecentralization was
somewhatmoderated bycharacteristic Italia political accommodations.
To maintain their fragile political support inthe nascent phament,
Italy's leaders developed th@ractice oftrasformismo,in which patron-
agedeals wee struckwith local notables.Support for thenationalgovern-
ing coalition wasbought by adjustment® national policy to suit local
conditions (or afeast to suit the locallpowerful). Theprefects, though
responsible forcontrolling local government, were alsmesponsible for
conciliating traditionallocal elites, especially inthe South. Vertical net-
works of patron-clienties became aeans ofllocatingpublic works and
softeningadministrativecentralization.Trasformismaallowedlocal elites
and nationaldeputies to bargain fdocal interests against nationdirec-
tives in return foelectoral angarliamentary suport!* Political channels
to the center werenore importantthan administrativechannels, but in
eithercase thdink to the centerremainedcrucial *2

This negotiated,differentiatedsystem of centratontrols survived de
factothroughout the Fasstinterlude.Elections, parties, anablitical lib-
erties wereabolished, but the traditional organs of execuposver and
much of theolder ruling class remained ipower® Despite thehighly
centralized formainstitutions, thereality of ltalian governancembodied
a certainimplicit responsiveness tmcal elites. Nevertheless, fotocal
policymakers under thmonarchy,underFascism, and fomorethan two
decadesunder the pdsFascist Republic, all roads led Rome.

Only afterWorld War IlI, with the advent oflemocraticpolitics and
growing grassrootsevulsion against extremzentralization, didegional-
ist sentiment begirto re-emerge.Newly powerful political parties, both
the ChristianDemocrats on theenter-right and th&ocialists andCom-
munists on the left, haldistorically opposed theanational government and
thus generally had arguefbr greaterdecentralizationUndertheir aegis,
the new Constitution 0f1948 povided for directly elected regional
governments?

This constitutionalmandate was cded outalmost immediately in five
"special'regions,locatedalong the nationdborders and othe islands of
Sicily and Sardinia,areasthreatened byseparatism andkthnic prob-
lems?® Creation of th@emaining,"ordinary” regions, containing 85 per-
cent of ltaly's population, required enabling legislationhowever, and
was delayed byintensepolitical resistance. Theentral administration
was naturally reluctant todivestitself of any significant authority.More
important, the Christiaemocrats, nowdominant at th national level,
fearedwith good reasonthat ®veral of theregions in theRed Belt of
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north-centraltaly would becontrolled by the Commusts. Formore than
twenty years,the constitutionalprovision forregional governments re-
mained adead letter, andentralcontrolremained theule.

By the middle of the1960s,however, much had begua change. In
the background wsthe astoundingpace of social and econonti@nsfor-
mation in postwattaly. During the twodecades froml950 to 1970, the
economy grewfasterthan ever before in Italianhistory and fastethan
virtually every otherWesterneconomy. Millions ofltalians migrated
from the impoverished South to théndustrial North® Agriculture's
share of te workforce plummetedrom 42 percent to 17 percent in half
the time thatsimilar changes had taken elsewhereWWesterneconomic
history. Diets improved; illiteracy andnfant mortality were cut by two
thirds; bicycleswere replaced byespas,andthenVespas byFiats. Mil-
lions of Italians changed¢gbs, homes, anlife styles. Italy, and most of
her regions anditizens, experienced one d@ghe mostconcentrategeri-
ods of socialchangeever recorded.

Politics andgovernmentagged farbehind thesesocial andeconomic
changes. Nevertheless, thecreasingly frustrating sclerosis ofltalian
central administration, aremergent interest in regionplanning, and a
leftward drift in national politicscombined to raisenceagain the issue of
regional governments. IrFebruary 1968, after a record-breakinglibus-
ter by hostileconservatives, parliameptssed a layproviding electoral
machinery for the ordery regions. Twoyears later &ill ordering re-
gional finances wasapproved, allowing théirst regional councils (num-
bering thirty to eighty memberslepending on thesgion's population) to
be elected inJune 1970. In theensuing months each council, following
the conventions of the Italian party-dominated parliamentapstem,
elected aregional president and cabindfgiunta) and wrote a regional
"statute,"spelling outorganization procedures, ahareas ofegional ju-
risdiction, subject to th@rovisions of tle Constitution and national en-
abling legislation.

A wide variety ofobjectives hadeenenunciated byroponents of the
new institutions. Populistsclaimedthat regionhgovernmentwould raise
levels ofdemocracypy fostering citizen participation and responsiveness
to localneeds.Moderates argued thdecentralizatiorwould increasead-
ministrative efficiency.Southernersbelieved that regional government
could speedsocial and economic developmergducingregionalinequal-
ities. Regional autonomgippealed tavhichever groughappened to be the
"outs" in national politics—Communists atnidcentury, like Catholics
several decades earlier. Progresdiwehnocrats argued that the regions
were necessary for rationabcioeconomic planningnd could lead to a
"new way of doing politics,'more pragmaticthan thetraditional, ideo-
logical Italian political style.
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Proponents afegionalism believed in thgower ofinstitutionalchange
to reshape politicsThey interpreted thdestiny of thenew governments
in almost messianiterms, believing that "thereation ofpolitically au-
tonomousregionalgovernments would beesponsible foa radicalsocial
and political renewabf the country."” Our first wave ofinterviews with
the newly electedcouncilors in1970found them full othope andenthusi-
asm. Optimisticabout thereform'sfuture, they saw theegions as posing
apotent challenge to theentral authoritiesThese wergears ofidealism
and euphoria@amongltalian regionalists.

But the struggle to assure adequdtending andauthority for the new
regions was onlpeginning. Twanoreyears were required for the central
government to issudecreedransferring powerstunds, andoersonnel to
the regions, so thahe new governments edttively did notopen for
business until April 1,1972. Worseyet, at theregional level, the 1972
decrees weravidely condemned awholly inadequate by representatives
of almost allparties and by the attentive public, as well asrégional
officials themselves. Duringhese earlyears, an alliate of conservative
nationalpoliticians, anentrenched nationdureaucracy, and @adition-
mindedjudiciary combined to imposeumerouslegal, administrative,
and fiscal restraints on the regions. Thentral authorities retained gen-
eral powers ofdirection andcoordination”" overegionalaffairs, andthey
did not hesitate taise thoseowers. For example, roughbne-quarter of
all the laws passed byhe regionsduring the firstlegislaturewere vetoed
by the centraladministration.Moreover, thecentral government kept a
tight grip on the purse strings of the ngevernmentsSpending projec-
tions published in 197Zoresaw virtuallystationaryallocations to the re-
gionsover the next thregears, whileexpenditures by theentralbureauc-
racywere to grow by 2@ercent. Euphoriturned todismay and anger, as
the regionalist realized that real devolution would require a political
strugglewith the center.

Led by the independent-mindeckgional governments ot.ombardia
(controlled by pogressive ChristiarDemocrats) andEmilia-Romagna
(controlled by theCommunists) and eouraged by deftwardtide in na-
tional politics in 1974—75, theegionalistforces renewedheir attack. A
sympatheticpress helpedally grassroots suppoftom regional interest
groups and public opinionRegional governments of various stripes—
North andSouth, redandwhite—joinedforces in theso-called "regional-
ist front." This coalition wasstrengthened byupportfrom new national
organs that had been established as part of the original reformvithe
istry for the Regions and the Interparliament@ymmittee for the Re-
gions. Institutionalchange was creatirits ownmomentum.

In July 1975,just after a poweful swing to the left in thesecondround
of regional elections, the regionalistscceeded ipushingthroughpar-
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liament Lav 382, authorizing thedecentralization of important nefunc-
tions to the regions. Tehift the arena for decisiomaking andforestall
further obstruction by the centrélureaucracy, Law 38&quired the gov-
ernment to obtairparliamentaryapproval of themplementing decrees.
Preparation ofhosedecreesoccupied two more yesirof intenseandoften
acrimonious negotiation amortige nationafyjovernment, theegional au-
thorities, and the parliamentacpmmittee for theegions, asvell as all
the major political partes. Our 1976wave of interviewsfound our re-
spondents mut lessconfidentabout theability of the regions toassert
their autonomy. Theyeported moreconflict betweencenter andoeriph-
ery, andmore central control, than they hhforeseen siyearsearlier.
Their previous optimism abouthe newinstitution'scapacity to address
urgentsocial andeconomicproblems was now merestrained, and they
were quick to point thefinger ofblame at foot dragging in Roméatu-
rally, demands foautonomystoodmuch higher on theiagendas now.

As is true of intergovernmental relationsverywhere, thiscenter-
peripherygame wasplayed simultaneously in twalistinct, butrelated
forms, which weterm "one-on-one" andall-on-one." In theone-on-one
version, the individuategion tried toescape omitigate centrakontrols
over specific decisions. Irthe all-on-oneversion, theregional govern-
ments as a grqustruggled toshift therules of the one-on-one games, in
order toincreaseheir bargainingresources. In these eashgars, the one-
on-one battlesvere mostly lopsidedvictories for tke central authorities.
All sidesagreed thatelations betweegenter and peripherguring these
years werdormalistic, antagonisticand unproductive.

But while theone-on-onéattles favored theenter, thell-on-one bat-
tle reached &limax morefavorable for the regiondn alengthyseries of
summit meetingamong repesentatives of thenajor parties inJune and
July of 1977, agreement was reached on a packeaegtilations (the so-
called 616 decreesghat dismantled anttansferred to theegions20,000
offices from the nationabureaucracy, includingubstantialportions of
severalministries, such as th®linistry of Agriculture, aswell ashun-
dreds ofsemipublicsocial agencies.Comprehensivéegislative authority
in severalimportantfields, including ®cial servicesand territorialplan-
ning, wasdelegated to theegions. Fiscal provisions of the 6tiécrees
gave the regionsesponsibility for approximately one-quarter of grgire
nationalbudget, withsomeestimatesunning ashigh asone-third, includ-
ing independent reforms that tréesed to the regionwirtually full re-
sponsibility for the national hospitaind health care systems. B}989,
this sectoralone accounted formore than half oftotal regionalspending
(and likehealthpolicy everywhere, welmorethanhalf the administrative
headaches).
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This regionalist victory campartly for nationalpolitical reasons. The
Christian Democratiparty (DC) wasundersiege from theCommunists
(PCI), whosestar wasrising rapidly in themid-1970s.Supported by the
Socialists and byeft-wing Christian Democratghe PCI presed hard for
further decentralization to theegions. The 6lGlecreesrepresented a
concession by #1 DC PrimeMinister Giulio Andreotti tomaintain Com-
munistsupport for higgovernment. Equally importantpwever, the exis-
tence ofdirectly electedregional governments hatteatedstrong pres-
sures andpolitical incentives formore effective decentralization. The
winning regionalistfront drew on forceghat had been unleashed by the ini-
tial reform and, in someases, hdactuallybeen created bghat reform.

Devolution isinevitably a bargainingrocess, not simply gridical
act. Thelegal andconstitutionalframework, theadministrative frame-
work (controls, delegatedpowers, personngbatterns, and son), and
finances aréboth keyresources inoday'sgame and outcomes of earlier
games. As seelny regional leaders, the centealthorities’ main bargain-
ing chipswere control offunds andcontrol over thedelegation oformal
authority—thepocketbook and theulebook. Leaders of theicher, more
ambitious regions of the North weneore concernedbout the rulebook,
while the South wasmoreconscious ofhe pocketbook.

In the face of central recalcitrantertified by central control ovetaws,
rules, and money, theegionsturned to lesformal political resources.
They reliedheavily on interregional solidaritgndon grass-roots support
from regional andocal interestgroups, the press, and public opinion.
Southernerglepended more on "verticadtrategies, such gwmivate peti-
tions to sympathetioational patrons, whié northernerswere readier to
resort to"horizontal" collective action by abroad, regionalistront. (This
distinctionbetweerwvertical politics in the South andorizontalpolitics in
the North will recurrepeatedly invarious guises tlmughout this book.)
The climactic confrontation withthe centralauthorities waded primarily
by thenortherners. As we sHalee later inthis chapterpy themid-1970s
voters andcommunity leaders, in botiNorth and South, hadbecome
strong supporters of thprinciple of regionalreform, even whenthey
were critical of theactual operations of theiown regional government.
The political momentum fodevolution hacdecome slf-sustaining.

The 616 decreeseflected the regions' victory ime crucial struggle to
establish theiformal authority. The less dramatic, boioredemanding,
struggle to deploy the new powers asplend the ng money still lay
ahead. The regionsill-on-one victory was sfficiently sweeping that
they could no longer s@lausibly blamethe central authorities for their
own shortcomings. Withhe benefit of hindsight, oneegionalleader told
usin 1981, "Theythrew us into the water, hoping that weuld swim."
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A seniorfigure in theRoman bureaucracy usedmare cynical, but per-
hapsmore accurateimage: "With the 1977 decrees wénally gave the
regions enough rop® hang themselves."

The changing of theguard at the top of several leading regidusing
the secondlegislature(1975-1980)symbolized tle changingchallenges
facing the regionsCharismatic crusadersuch as iero Bassetti, DC
President of. ombardia,Guido Fanti, PCPresident oEmilia-Romagna,
and LelioLagorio, Socialist(PSI) President of oscana,moved up and
out of regional politics and wereeplaced by morgrosaic managerial
types.

The new division ofauthority between thecenter and the regions was
still far from federal. Mostegionalfundscame from the center, and the
central authoritiesretained aveto overregionallegislation. But the re-
gions weremore powerful thanlocal government had evdreen inuni-
fied Italy. The legislative authority of theregions now encompassed
suchareas asealth,housing,urbanplanning,agriculture,public works,
and someaspects oéducation. In addition, theegional statutesuccess-
fully claimedjurisdiction over territorial, economic, anstructural plan-
ning. The far-flungactivities of the Cassa per il MezzogiorngFund
for the South],responsible for massipublic investments in the South,
were subjected to increaseontrol by representatives of the regional
governments.

Henceforth theregions, or the municipalitiesnder regionalsupervision,
couldfound andstafftheir ownspecialist agencies fovelfare, runtheir own
subsidyschemes fofarmers andartisans, anarganize their owrco-opera-
tives and nursenschools. They could drawp regional development and
land useplans; thg couldtake over theChambers o€ommerce. . . Per-
hapsmoststartling of all was théanding over of theital task of'safeguard-
ing public morals'—i.e. thepower to issue licenses testaurant-owners,
shopkeeperdaxi-drivers, gunewners and the likeThese wereeal powers
of patronage ahpolicing. Here, atlast, was aevolution ingovernment?

Responsibility for manyaspects ofjovernmenthat touch thdives of
ordinary Italians—many ofthe essentialfunctions thatsuccessive na-
tional governments had failed tperform—passed into thbands of the
regions.

A practical measure tfieimportance of theegional governments was
the resourceshey now controlled. Tens ofthousands of administrative
posts werereated to serve the negypvernments and, during the waves of
decentralization irthe early 1970s,thousands oémployees werdrans-
ferred from the central bureaucracy to the region8y April 1981, the
fifteen ordinary regionsccounted for6,274 administrative personnel, a



CHANGING THE RULES 25

TABLE 2.1
Italian Regional Spending (by Sector), 1989

Current Capital

Account®*  Account® Total® Total® %
Health 48779.2 2269.7 51048.9 37,208 56.3%
Agriculture 2004.3 4895.7 6900.0 5,029 7.6%
Transportation 4561.7 1646.9 6208.6 4,525 6.8%
General administration 4874.6 1059.0 5933.6 4,325 6.5%
Housing/public works 121.7 5149.4 5271.1 3,842 5.8%
Education 2232.4 385.4 2617.8 1,908 2.9%
Environment 340.6 1863.7 2204 .3 1,607 2.4%
Social assistance 1364.4 539.0 1903.4 1,387 2.1%
Industry/artisanry 282.6 1513.9 1796.5 1,309 2.0%
Commerce/tourism 447.5 896.4 1343.9 980 1.5%
Culture 429 .4 386.0 815.4 594 0.9%
Debt service 0.0 622.7 622.7 454 0.7%
Other 1711.2 2262.9 3974.1 2,897 4.4%
Total spending 67149.6 23490.7 90640.3 66,064 100.0%

2 Total in billions of lire.
® Total in millions of U.S. dollars.

figure that hadgrown by 76 percent in the preceding fiyears. (The five
specialregionsemployedanother29,383personsy’

Total funds available to theregions grewexponentially during the
1970s and1980s, ising from roughly $1 billion in 1973 toroughly $9
billion in 1976, roughly $2dillion in 1979, and more than $&§llion in
1989, thelion's share ofthis coming from the cenait governmenin the
form of general-purposend special-purposeransfers® (The profile of
regional spending in 198s summarized ifTable2.1.) By thebeginning
of the 1990snearlyone-tenth oftaly's gross domestic product was being
spent by the regionajovernments, only slighthpelow the figure for
American states. Fasrganizations thaéxisted only orpaperbarely fif-
teen yeararlier, theregions had com# control extremelylarge sums
of money. Indeed, during most of the1970s and1980s,unspentappro-
priations carried overfrom one fiscalyear to thenex balloonednearly
everywhere, as theesourcesflowing to theregionsexceededheir un-
fledged administrativeapacity.

Apart from establishing theorganization andorocedures of the new
institution, themajor focus ofregional legislationduring theearly years
was distributing funds—Iloans for agriculturaboperatives, scholarships
for needy students, aid fahe handicappedsubsidies forinterurban
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buses subventions for L&cala, and so orSeekingpublic support, but
lacking the necessary administratiiefrastructure and oftereven the
legal authority forcarrying ot substantialsocial reforms, mosregions
occupied themselves whitdistributive politics—oftenn the highly disag-
gregatedform that Italians calleggine[little laws] andinterventi a piog-
gia [projects"showered"indiscriminately over the region].

On the otherhand, someregions didintroducesubstantive reforms in
suchareas asirban planningenvironmental protection, arthly's cha-
otic health andsocial services. Théasicorganizational structure for the
subsequent nationakform of health andsocial assistance—thelocal
unit for health and acial services"—wagpioneered byseveral of the re-
gions. Most expertsagreed thatirban planningimproved gnificantly
once esponsibility for thatfunction wasshifted from the center to the
regions. Incertain"new" areas opublic policy, such asenergy and the
environment, a number oégions moved into the void left by the ponder-
ous Roman ministries, which had beslow to adapt tahanging public
demands andocial needs. Whether theegions' legislative reach ex-
ceededheir administrative grasp @nimportant issue tavhich we shall
return in thefollowing chapters. But fobetter or for worsemuch of
Italian domestic policy wasiow regionalized. Regiongjovernment had
become, in Max Weberavocativephrase, "sstrong and sk boring of
hard boards®

THE REGIONAL POLITICAL ELITE:
"A NEW WAY OF DOING POLITICS"

Therules of the gamef government in Italywere altered in the two de-
cadesafter 1970. Whateffect, we must now ask, ditheseinstitutional
changes have on theay politics wasactually played and ltaliansere
actually governed?

Montesquieuobservedthat, at the birth of newolities, leaders mold
institutions, whereas afterwardsstitutionsmold leaders.Interaction be-
tween institutionathange and thgolitical elite is animportant part of the
story of theltalian regiona experiment.

During thedebatebefore theregions wereestablishedsome critics had
prophesiedhat thecouncils would bepacked by the partiesith “falling
stars,"that is superannuategarty hacks. A fewUtopian regionalists, on
the otherhand, hadredicted the emergence from the regional grass-roots
of a new group ofiovice citizen-politiciansin the event,neitherexpecta-
tion wasjustified. From the verybeginning, the neweouncils have been
composed ofvell-trained, upwardly mobile, ambitious, and highlypro-
fessionalpoliticians??
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About 45years old at the time of his election, the average councilor has

had nearly a quarterentury ofprior involvement in partyaffairs. Coun-
cilors are on average a few yegminger andess experiencethan mem-
bers of thenational parliamentalthough inother respects theouncilors'
profile is closer tothat of a national deputy than to that afity councilor.
In fact, atleast 20 percent dll regional councilos betweenl1970 and
1985 (and morethan athird of all those who had held a regiordahder-
ship post) left forseats in thaational parliament® On the Italian political
ladder, the job ofegional councilor habecome anmportant step, mark-
ing broadly thepassage from the domain thie part-time amateur to the
domain of theprofessionapolitician.

The new regional politicaklite is mostly comprised of self-madmen.
(Fewerthan 5percent of the regional councilors are womehatever its
accessibilityalong other importandimensions, theegionalcouncil, like
Italian politics more generallyremains amale-dominatedvorld.) The
councilors' social origins aremore modesthan those of national depu-
ties, but muchhigher than thdevels found among city councilors. With
one exception, theregionallegislators haveirm roots in thetowns and
villages oftheir respectiveregions2* Roughly 35-40 percent of the re-
gional councilors are sons workers, artisans, or farmers, banly 15
20 percent of the councilors themselves haver engaged ithese pro-
fessions.More thanhalf of the fathers of theouncilors did not go beyond
elementaryschool, andonly about 10-15 percent ofthe fathersattended
university. Among thecouncilorsthemselveshowever, the overwhelm-
ing majority (77percent in1989)attendeduniversity, afigure that isclose
to the average for theational parliament andughly double the average
for Italian city councilors.

The regional councilors argeasonegboliticians with long experience
in local government angarty affairs. Overthree-quarterhiaveheld prior
elective office, andmore than four-fifths have held amajor leadership
pog in their politicalparty. The city councitemains an important spring-
boardtoward the regionatouncil, fortwo-thirds of allregionalcouncil-
ors have servedpreviously incity government.Over thefirst two decades
of the regionalgovernment, theegionitself graduallyreplaced therov-
ince (theadministrative unitbetween the region and tHecal govern-
ment) as &rucial step in the Italian politidehierarchy.Between 1970 and
1989 the number of former provincial office holders among regional
councilorsdeclined from 45ercent to 2@ercent, and the number of past
or presentprovincial partyleadersfell from 82 percent to 65ercent. By
contrast, the number abuncilors who havéeld (or nowhold) amajor
post intheir regionalparty organizatiomosefrom 26percent in 1970 to 59
percent in1989. Thistrend incareemaths reflects thsteady(though il
incomplete) "regionalization" of theltalian party organizations, and of-
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fers initial evidence for the emergence ofisstinctive regional political
cursus honorem.

The regional councilor hasaptuallycome to see his role addl-time
job, oneindicator ofincreasednstitutionalization? The number of coun-
cilors whocontinue to pursusomeother occupation imddition to their
post inregionalgovernmentfell from 69 percent in1970 to 45percent in
1989. Theregional council hasbhecome aecognized arena fgprofes-
sional politicians? The first test for anynew politicalinstitution is that it
mustengage the aspirations ahdrness thembitions ofseriouspoliti-
cos. The Italian regional governmeiitgve passethis importanthurdle.

Even more important, theregionalgovernment has transformedite
political culture. Themoststriking metamorphosis in regiongblitics to
appear in our repeatedlks with both councilors ancommunityleaders
between1970 and 1989 is emarkableideologicaldepolarization, cou-
pled with a grong trendtoward amore pragmaticapproach topublic
affairs.

The ideologicaldepolarization isattributableprimarily to a rightward
convergence ofiews on a wholeseries ofcontroversialissues, parked
by a powerful trend towardmoderation amon@ommunist andther left-
ist politicians. Theproportion of lefists (PCI, PSI, andbther minor left-
wing groups) whoagreed, forexample, that'capitalism represents a
threat to Italy" fell sharply and steadily from 97 percentl®v0 to 76
percent in1976, 54percent in1981-82, andinally 28 percent in 1988’
Onthis and a wide range similar questions, oithe otherhand,Christian
Democrats andpoliticians from other center-right partiedisplayed a
much moremodest and uneveasonservativarend. Theproportion of cen-
trists andrightists who concur, foinstance, thatunions have too much
power in ltaly"fluctuated from 67%ercent in 1970 to 74 percent 976,
86 percent in1981-82, andack to 65percent in1989. As aresult, the
gap betweerthe parties of thdeft and rightnarrowedsubstantially be-
tween 1970 and1989.

The net effect of thesehanges issummarized in Figur.1, which
pictures thedistribution of ourpoliticians ona compositeLeft-Right Is-
sues Indexbased omuestions aboutapitalism,union power, the distri-
bution ofincome, divorce, and publigectorstrikes. (Thecomponents of
the Left-Right Issues Indeare listed in Tabl.2.) In 1970the views of
these politicians werdistributed in aclassic polarized bimoddashion,
skewed to the faleft. Six years later thalistribution remainedbimodal,
butthe distance between theodes hadarrowed. Byl1981-82 thecenter
of gravity hadmovedfurther to the right, sehat thedistribution, though
no longer so polarized, was stijiite wide. By 1989, thependulum had
swungback toward the center, $bat the distribution was archetypically
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"normal," with the mode at theenter of thaistribution, and théeft-right
spread muclmarrower than two dedesearlier?®

Table 2.3presents thesame evidence im slightly different format,
showing a sharmlecline in theproportion of councilors who espoused
extreme positions on either the fi@ft or the far right of the_eft-Right
Issues Indexthe share ofextremists inthis senseplummetedfrom fully
42 percent in1970 tobarely 14 percent i1989. Thefirst two decades of
the new institution witnessed a steadyowerful centripetaltendency in
regional politics.

As ideologicaldistances narrowedplerance acrosparty linesblos-
somed. In edtsurvey weasked eaclpolitician to indicate hisympathy
or antipathytoward the variougolitical parties by ramg them on afeel-
ing thermometer'from 0 (completeantipathy) to 100(completesympa-
thy). Figure 2.2 charts thehanging sympathygcoresassigned to each
party by opposing politicians. The results showsteady trendoward
greatermutual acceptance amongjrtually all parties. The average sym-
pathy exressed for the Italia@ommunistparty bynon-Communistsose
from 26 in 1970 to 44 in1989, forexample, while theaveragesympathy
toward ChristianDemocratsamong councilors of albther parties rose
from 28 in 1970 to 39 irl989. Only theneo-Fascisttalian Social Move-
ment (and to desserextent, thefar left ProletarianDemocracy) remained
ostracized by the rest of the political elite, and aebénrepulsion watess
wholehearted by the end of ti®80sthanearlier in the1970s.

Virtually all of thesescoresremain in the lower half of theympathy-
antipathy sale, for politicians in a competigvsystem could hardly be
expected to expresieepaffection fortheir opponents. Sypathytoward
opposing parties (evetoward the relativel well-receiveditalian Social-
ist Party) seemsbounded by a ceiling &0-50neutrality. Nevertheless,
during thefirst two decades of theegional experiment thkigh-voltage
tensions that hadraditionally characterizedtalian party politics gradu-
ally dissipated, to beeplaced bybudding mutuatespect.

The mellowing of partisanship within theegional politich elite did not
merely mirror broaderchanges in Italia society. Our parallesurveys of
the mass publishow thatduring thelate 1970s,while interparty relations
within the regional politicalelite were warming, partisan hostility was
actually on theéncrease among ordinaittalian voters.In the 1980sparti-
sanship at the madsvel began taecede. Thatiming is consistent with
an interpretationthat depolarization inltalian politics has beerielite-
led,” although further regarchwould be necessary tcconfirm that hy-
pothesis indetail. Bethat as itmay, at thefounding of theregional gov-
ernments, newlyelected councilors fromdifferent parties weremore
hostile to one anotherthan weretheir respectiveconstituents. Two
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FIGURE 2.1
Left-Right Depolarization, 1970-1989
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TABLE 2.2
Components of Left-Right Issues Index

1. In the distribution of income the workers are really in an unfavorable position.
(agree)

2. The unions have too much power in Italy. (disagree)

3. The institution of divorce in Italy is a sign of progress. (agree)

4. In the public services (for example, gas, transport) the right to strike should be
limited. (disagree)

5. Capitalism represents a threat to Italy. (agree)

Nore: Respondents “agreed completely,” “more or less agreed,” “more or less dis-
agreed,” or “disagreed completely” with each item. The Index is additive across all five
items. Scoring is reversed for items 2 and 4 to ensure left-right alignment.

TABLE 2.3
Depolarization of Regional Councilors,
1970-1989
Percentage
1970 1976 1981-82 1989
Extremist 42 31 21 14
Moderate 58 69 79 86

100 100 100 100
(Number) (72)  (154) (151) (166)

Note: Extremism and moderation are measured by
scores on the Left-Right Issues Index. Scores in the four
“outer” categories of Figure 2.1 (two at the far left and
two at the far right) are coded “extremist,” while scores
in the five middle categories are coded “‘moderate.” The
Index and cutting points are constant across all four
waves of interviews.
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FIGURE 2.2
Sympathy toward Political Opponents among Regional Councilors,
1970-1989
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decadedater, thispattern had been completebversed, so that interparty
relationswere significantly more open antblerant amongegionalpoliti-
ciansthanamong partisanoters?®

One important consequence tifesetrends forregional policymaking
is that theprocess ofeachingaccommodation omractical issues is no
longer soinhibited by partisanhostility. This conclusion is fortified by
evidence that thaleological style opolitics has steadilfaded ove these
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TABLE 2.4
Trends in Elite Political Culture, 1970-1989

. . Percentage Agreein
Statement with which ge Ag 8

Councilors Agreed 1970 1976 1981-82 1989

In contemporary social and economic

affairs it is essential that technical

considerations should have more

weight than political ones. 28 43 64 63
To compromise with one’s political

opponents is dangerous because it

usually leads to the betrayal of

one’s own side. 50 35 34 29
Generally in political controversies

one should avoid extreme positions

because the proper solution usually

lies in the middle. 57 72 70 70
In the final analysis loyalty to one’s

fellow citizens is more important

than loyalty to one’s party. 68 72 84 94

(Approximate Number) amn (158) (154) (71

two decades. Regionpbliticians nolonger see their worlth stark blacks
andwhites, but inmorenuancedandmore negotiable) shades of gray.
Table 2.4 smmarizes how theolitical culture of theregional council-
orswas recasbetween 1970 and989. Theproportion ofcouncilors who
agreedthat "in contemporarysocial andeconomicaffairs, it is essential
that technicatonsiderations should have mareight thanpolitical ones"
surged upgrom 28 percent in 1970 to 63 percent #989. Theproportion
suspecting that "tcompromisewith one'spolitical opponents is danger-
ous because itsuallyleads to thdetrayal obne's owrside" plummeted
from 50 pecent in 1970 to 2Percent in1989. Those who counseled
moderation, concurring thatgenerally in political controversies one
shouldavoid extreme positions because {@persolutionusuallylies in
the middle" rosefrom 57 percent in 1970 t&/O percent in1989. The
proportion endorsing the view that "in thignal analysis loyaltyto one's
fellow citizens ismoreimportant tharloyalty to one'garty" soared from
68 percent in1970 to 94percent in1989. Theidea ofputting civic loyalty
ahead oparty loyalty was transformealver these yearsom adebatable
proposition into aplatitude. Closer examination ofthe year-by-year
changes inTable 2.4suggestghat most ofthis metamorphosis ielite
political culture hadbeen accomplished by theginning of the1980s.
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After little morethan adecade of thehastening and mellowing effects
of involvement inregional government,ideological intransigence was
being supplanted by aappreciation of thevirtues of compromise and
technical expertise. Asked to ratfeeir own region on dive-point scale
from "ideological" to"pragmatic,” theproportion ofcouncilors who de-
scribed their region aslistinctively ideological fell from 26 percent in
1970 to 21percent in1976, 14 perent in1981-82, and aere 10percent
in 1989. Pagmatism was no longer apithet, but a way afloing busi-
ness.

Comparison of the open-ended interviewsth councilors in 1970,
1976, and1981-82revealssomeinteresting changes in th way these
policymakersanalyzespecific regionalissues, such asocial sevices or
economicdevelopment? By comparison with our opening round ain-
versations, councilorén the later periods frametheir analysedess in
terms ofultimate goals andmore interms of practical mans. Councilors
came tointerprettheir roleless adeing“responsive to" anchore as being
"responsibléfor,” less akloquentribunes for popular causes amodre as
competent trustees of ttpublic interest.After a decade of regional gov-
ernment, egional leaders had become letfseoretical andJtopian and
less concerned witdefending theinterests ofparticularregional groups
atthe expense of others. Practigalestions oadministration legislation,
and financing became more adient. Councilors now spokenore of effi-
cient servicedelivery and ofinvestment inroads andvocational educa-
tion, andless of"capitalism" or"socialism,""liberty" or "exploitation."

Thesetrendsweredoubtlesgelated to the leadersense oinstitutional
priorities. Intalking about the mosimportant issuegacing theregional
government and about thdiopes for thefuture, councilors in the1980s
gave lessattention tgustice, equality, andsocialreform than they had in
1970. They now focusedmore onadministrative,political, andproce-
dural reforms.Legislative autonomy ad administrative efficiency (or,
more often,administrativeinefficiency) bulked muchlarger in their dis-
cussions ofegionalgovernmentwhereasconcern for thé'radical social
renewal" of the messianic early years Haded.

When theyentered thecouncil chambers forthe first time, the new
legislators hadrought with then aconception of politics andocial rela-
tions asessentially zero-sum, revolvingbout conflicts that were ulti-
mately irreconcilable.This outlook, rooted in thesocial ard ideological
struggles of the Italiapast, predisposed theouncilors to stridency and
hobbled practical collaborationh&s perspectives osocial andpolitical
conflict were singulayl transformedduring thefirst decade of theegional
experiment.Figure 2.3 showshat during thisperiod thecouncilors' em-
phasis onirreconcilableconflict ebbed,while their emphasion consen-
sus steadiljheightened.
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FIGURE 2.3
Trends in Councilors’ Views of Conflict, 1970-1989
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Politics in the regionakrena isgenerallytemperate.Most councilors
throughoutthese twenty years have said that they can trdiséir col-
leagues,even their political adversarieRRoughly two-thirds insist that
ideological opponents cameachagreement on practicgroblems of the
region. Three-quarters sathat council activities armarkedmore by col-
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laborationthan by onflict, ajudgmentshared by th@verwhelmingma-
jority of communityleaders withwhom we have spoken.

These reportsertainly do nomean that everyonagrees on alissues.
Disagreemenbver specific policy mattersactually increasedafter 1977,
when the transfer aiuthority andresources fronthe centralgovernment
gave regionaleaders for thédirst time real choices, andhusreal issues to
disagreeabout. Controversy hasot disappearedrom regional politics,
nor (as we shall see in Chapter 4ranflict itself incompatibé with good
government. Nevertheless, contrary to the traditions of Italian politics,
the regional councils atiecreasinglycharacterized byopen"rather than
“closed"partisanship. Theluralism ofparty politics intheregions is not
the "polarizedpluralism" longascribed tdtalian nationalpolitics** Re-
gional leadershave learned to disagrewithout being disagreeable, and
they havdearned taespectheir opponents.

The accumulation okvidence isoverwhelming: Thefirst two decades
of the regional experimenwitnessed a dramatichange inpolitical cli-
mate ancculture, atrendaway fromideologicalconflict toward collabo-
ration, fromextremism towat moderation,from dogmatismtoward tol-
erance, fromabstract doctringoward practicaimanagement, fronmter-
est articulation towardinterest aggregation, fronradical social reform
toward"goodgovernment.”

Someregionalists mourn "theelaxation ofidealistictensions," and we
have acertain gmpathy fortheir plaint. Trends awayfrom idealism and
toward meré'competencenightlead in time to amrid, uninspiring, and
unresponsive technocradyln the Italiancontext, however, webelieve
that the trends we hawescribednark animportant sage intransforming
Italian politics. Forbetter or forworst, the"idealistic tensions" were re-
laxed, as the new regionl@laders got omvith the task obuilding the new
institution.

How did it happen thathe politicalculture of regionatliteschanged so
strikingly overthese two decadegcounting forthesetrends in the ag-
gregate outlook ofsuccessive regionatouncils is farfrom simple.
Among severalalternativesthreehypotheses are prominetit:

* Electoral replacementPerhaps the morrebrand members of the initial
councils failed tavin re-election and were replaced impderatesmore to
theliking of voters or oparty nomnatorsoutside theegionalgovernment
itself. If so, mindswere notchanging,although thecomposition of the
councils was. We catestthis hypothesis by comparing councilarewly
elected in1975 and 198With those who departed those years.

« National politics.Perhaps thehanges weletectedamongregional coun-
cilors reflected a depolarization imational politics.Perhapdtalian politi-
cians generally—notnerely thosedirectly involved in regional govern-
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ment—becamenore centrist andporagmaticduring the 1970s and1980s.
As we have alreadyoted, this interpretation isalled intoquestion by
evidence that party polarizati@mongordinary Italianspersisted andven
intensified throughout much of thigeriod. We lack directly comparable
evidence on the changimytlooks ofnationalpoliticians, but we cashed
further light on his hypothesis byomparing theviews of councilorqiewly
elected in1975 and 198@with the initial views oftheir counterpartdive
years earlierWere successivavaves of entrants mormaoderate, suggest-
ing that the nationwideool ofcandidates from wibh they were drawn was
becomingmore moderate?

Institutional socialization.Perhapsinvolvement in egional government
itself convertedts protagonistd§rom ideologicaldogmatism tca more con-
sensuapragmatism. Alonemong thes¢hree alternativeinterpretations,
this one implies that thanstitutional reform itself was consequential for
regional politics, providing a venuwithin which political leaderscould
come to termswith one another and with the practicptoblems of their
region. Themostrelevantevidence fothis hypothesisomes from a direct
comparison of theviews of holdovercouncilors in 193 and 198 with
their ownviews five yearsearlier.

Our panelsurveys, inwhich we interviewed many of theame mdivid-
uals in 1970 and1976, andagain in1981-82, caslight onthese alterna-
tive interpretations,although we cannotesolve the issuéefinitively ®*
Our study, howeverelaborate, was not fally controlled scientific exper-
iment. Although wecan make a"before-after" comparison of councilors
onceelected, we haveo straightforwardcontrol group ofpoliticos out-
side theregionalinstitution. Nevertheless, ougvidence supports the fol-
lowing conclusions®

* Electoralreplacementmadevirtually no contribution to the growing mod-
eration of the regionatouncils. Newlyelectedcouncilorswere generally
no more moderatghan the outgoingouncilors whom theyeplaced; in-
deed, the newcomemgere sometimesessmoderatethan theirpredeces-
sors. Replacementended more often to brake than to accelerateends
toward moderation. Moderation was fmiposed on thénstitution byvot-
ers or nominatorsoutside.

Nationwide trendsthoughsometimedifficult to distinguish from institu-
tion-specific trends, appear tohave made a modestontribution to the
story. Successive wavesf newcomers to the counciere more centrist
than their predecessordiad initially been,but less centrist than those
predecessorkad by now becomelthough nationalkeffectswere not im-
portant betweenl970 and1976, ourevidence suggestthat nationwide
depolarizationaccelerated in théollowing five years and became a more
significantinfluence onregionalpolitics.
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« |nstitutional socialization, that isconversion ofindividual incumbents,
was powerful andexplains much of thérend toward moderationThese
institutional éfects were strongesduring theearly years of theeform, as
the new regional leaderfirst got to knowone another and theishared
problems. Thesamecouncilors whoespouseddeologicalextremism and
intense partisanship whdirst electedexhibited moremoderateviews five
or ten years later. Thgrowing moderation from one council to the next
was concentrated precisely among the holdoveumbents.Members of
the founding generation whaultimately survived into thethird legislative
period (roughly one-third of the originatohort) had beeamong the most
extremist andlogmatic wherthey first entered theouncil, but by the time
of our third wave ofnterviews, they hathecomeamong themost temper-
ateandtolerant. The most obdurate partisamially were also those who
stayed on theouncillongestand, as thepecame more deeply engaged in
the life of the institution, they succumbed to its moderataifpcts.

The mog reasonable conclusioftom thesesometimes fagile data is
that thenew regionalinstitution fostered dolerant,collaborativepragma-
tism among itsnembers. In Italy in thd970s andLl980s,political change
occurredboth inside and outside the regionabuncil chambers, but
change wasnorerapid andfar-reaching insidehian outside, particularly
duringthe earlyyears.lItalian politics hadtraditionally bea characterized
by ideologicaldogmatism and okedpartisanship® The hands-on face-
to-face political realities of the regiongovernments, warts and all,
helpedchangethat. Yearsspentgrapplingtogetherwith thedifficult chal-
lenges offorging a new organizatiotaught theregional councilors the
virtues of patience ancpracticality and reasonableneskust as its ad-
vocates hachoped, the regional reformurtured "a new way of doing
politics."

THE DEEPENING OF REGIONAL AUTONOMY

"The autonomy ofolitical institutions ismeasured byhe extent tavhich
they havetheir own interestsaand valuesdistinguishable fromthose of
othersocialforces.®” Are the Italian regionajovernments becoming in-
stitutionalized inthis sense? Is there a trebalvard anauthenticallyre-
gional political system, with aridentity distinctfrom local andnational
social andpolitical forces? Didhe changed ruleshift the reabalances of
power and interest itialian politics andyovernment?

The question is apbecause # regions were born trappdubtween
powerful national andocal forces. As wehave seen, the regions were in
part aby-product of nationgbarty politics, andegional politicscontinues



CHANGING THE RULES 39

to be influenced by thenationalpolitical climate. On the otheflank, the
first generation of regional councilors wliemly rooted in localpolitics.
In those early yeansominations for theegionalcouncil weremostly con-
trolled by localparty organizations, and the councilonsbstimportant
political connectionsvere local. In théeginning theegions were essen-
tially a nationalcreation ledby local politicians. If the regional govern-
ment was tobecome arinspirited andpowerful institution, rather than
merely anotheformalistic addition toltaly's catalog ofmoribund public
agencies, it wouldhave tooutgrow its origins. Its neweaderswould have
to gain greaterindependence from their erstwhilecal and national
patrons.

Our investigation suggesttha regional institutional autonomy and
identity have floweredparticularly after1976. Forexample, ineach sur-
vey we invitedcouncilors anccommunityleaders taate theinfluence of
along list of actorsfrom local notables tonational ministers, from agri-
cultural organizations tdabor unions, frombusiness to th€hurch, and
from thepresident of theegion tolocal bureaucrats. Ongend isunmis-
takable: The ascendancy refgionalexecutives. Theresident of the re-
gion, members of the regionalabinet, regionaparty leaders, and re-
gional administrators almoved up in therankings between 1970 and
1989. Bycontrast, virtually alloutside groups lostlout, whatever their
political stripe: agriculture,unions,business, the prestie Church, na-
tional parliamentarians, andcal party officials. Thesesuccessivesound-
ings chart a majoshift toward the predominance of regionefficials,
increasinglyautonomous from (thoughot unaffected by)outsideforces,
in preciselyHuntington'ssense.Within the limits of representative de-
mocracy, thdeaders of the newnstitution came to be more and more in
charge of their ownlestiny?®

Changes in patterns gbwer within the political parties confirm the
institutionalization ofregional politics. We regularly asked councilors
about theinfluence ofnational, regional, andocal party leaders inthree
specific arenas:nominations for thecouncil, negotiations fothe forma-
tion of the regional cabinet, anddecisionsaboutlegislation beforethe
council. Ineveryarena andirtually everyregion, the power of regional
leaders rosesteadily from1970 to 1989while the power ofnational and
local leadersleclined.(SeeFigure2.4.)

The once unchallengednonopoly oflocal party bsses ovenomina-
tions to the councitkidded, while the powenf regional partyofficials to
name candidatesose, although even in 198%cal officials retained a
significantvoice. Although nationalleaders werearely involved in nom-
inations, they oftersought toinfluencecoalition-making. InSardinia, for
example, the national D@eld up theformation of aregional cabinet for
many monthsfearing that analliance with the PCI (favored by the re-
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FIGURE 2.4
Influence of Party Leaders in Three Arenas, 1970-1989
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“Who has the most influence on [each of the three arenas]: national party leaders, regional
party leaders, local party leaders, or [in the case of regional legislation] regional council-
ors themselves?”

gion's GhristianDemocratsWwould undercut the@ational paty's grategy.
However, as Figure 2.4 reveals, regioaatonomy in this domain, too,
has surgedipwardover the last two decadeBinally, regionalauthority
over legislative programs hasecomeunquestioned. In thisector the
most notable change in recent years has begowing independence of
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FIGURE 2.4 (cont.)
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the councilorghemselvedrom regionalparty leadersutside thecouncil.
This trendreinforces our theme of growinguthenticity of theregional
institution.

As a concomitant of thisgrowing regionalpower andautonomy, re-
gional politicians havebecome moreeluctant to toe thenational party
line when that line conflicts withegional needs. Oundex of Supportfor
National Party Discipline,summarized irFigure 2.5, shows how partic-
ularly after 1976, thebalance of opinionswung sharply towardsupport
for more independenciom national partydictates. Inthe early 1970s
supporters ohational party disciplin@utnumberectritics by morethan
two to one, whereas b§9® critics outhumberedupporters by more than
four to one.Thesechanging attitudesppear to beeflected in behavior,
as well. Marcello Fedelereportsthat the fraction of altegional govern-
ment coalitions that shifted in the aftermath ofational cabinetcrises
steadily declined betwee970 and 1990. Oneonsequence ithat the
averagedurability of regional governments rosérom 525 days in1970-
75 to morethan 700days in 1985-90, ascomparedwith an average of
only 250 days for national cabinets during thiriod® In this domain,
too, regionalautonomy has grown.

The emergence of anutonomougegional political system is reflected
in the workadaycontacts of regionatouncilors. Oncea primarily local
figure who hapened to hold a regionpbst, the councilor hasecome a
genuinelyregionalfigure though, like anglectivepolitician, he retains a
local political base. As Figure @.shows, in 1970 thaveragecouncilor



42 CHAPTER TWO

FIGURE 2.5
Declining Support for National Party Discipline, 1970-1989
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1. Theregionalpolitical struggleought to beseenabove all as part of theational
political struggle. (agree)

2. It is not necessaryhat aparty's srategy be the same @veryregion. (disagree)

3. When orejoins apolitical party, one must give upcgrtain measure oie's
independence(agree)

4. In the final analysisloyalty to one'sfellow citizens is morémportant than
faithfulness toone'sparty. (disagree)

Respondents weskedwhether theyagreecompletely,” "more orlessagree,™more orless
disagree," ofdisagreecompletely"with eachitem. The Index is additive across all four items.

met moreoften with representatives dbcal groups tharwith representa-
tives of regional groups andhore often with local administrators than
with regionaladministrators. By thd980sthosepatternswere reversed,
sharply so in thease ofcontactswith administrative ofitials*® Implicit

in thesecharts is theemergence of anutonomous regional political sys-
tem, withreal deci®ons atstake (agepresented ithe contacts between
councilors and regionadministrators)and with realefforts toinfluence
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FIGURE 2.6
Regional and Local Contacts of Regional Councilors, 1970-1989
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those decisions (as representedtia contacts between councilors and
regional inteest groups).

Consistent with this growing autonomy are counciloegorts about
the changing influences oelectoralbehavior. In1970 traditional party
ties andnational partyprogramswere said to determineegional elec-
tions, while regional candidates hemselves weraleemedstrictly sec-
ondary. Inthe ensuingyears, howeverjndividual candidatesrose in
perceivedimportance, and the significance mdrty identification and na-
tional platformswaned. Between1970 and 1989 thproportion ofcoun-
cilors who attributednajor importance to partydentification as a factor
in voters'decisions fellfrom 72 percent to 4%ercent, while theropor-
tion stressing national party programs fell from & cent t024 percent.
The proportion whorated theindividual candidate asa major factor
jumped from 38 peent to 57 percent, taking over the top éerNe have
no direct evidenceon voters' motives, to be sure, but in thweorld of
practical politics,perceptions have amportance of their ownCouncil-
ors see regionalections less and less as mere midtegfarenda on na-
tional politics. Increasingly theybelievethat they hold their politicalate
in their ownhands.

In strictly intergovernmentapolitics, relatios between the regions and
the central authoritieenproved markedhduring the1980s. The 616 de-
creesenacted in 197 represented, as wsaw earlier in this chapter, a
watershed in the relationghbetween the statnd the regions. Thereafter
the climactic battles of therisis ofregional empowermentcededinto
the past. Thegreat crusade of th&970s todefine theproperboundary
betweencentral ad regionalauthority wasfollowed in the 1980s byless
rancorousborderskirmishes. As battle linestabilized between the cen-
tralist and regionalistronts, theneed toinsist onregionalautonomy was
no longer sopressing. Bothcouncilors andcommunity leaders in the
1980sreported smootherelationswith the central authoritieghan their
predecessors had described in thiel-1970s.Conversely, theractical
deficiencies othe regiondbecame morapparent tdheir protagonists, as
we shall see in detail later. In theftermath of the516 decrees, regional
officials could no longemplausibly blameall their failings on excessive
central control.

Oneconsequence of theshanges was thanimosity towardhe cen-
tral authoritiesdeclined both amongouncilors and amongommunity
leaders. Betweedl976 and 1989 thproportion ofcouncilors, for exam-
ple, whoagreedthat "the central governmernmustrigorously exercise its
rights ofcontrol over theactivities of theregions" rosédrom 39 percent to
58 percent,while the proportion ofcommunity leaders whoargued em-
phatically that"the institution of the prefectan and must babolished"
slipped from 6(ercent to 3%ercent. Combirekin a single "Anti-Central
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FIGURE 2.7
Regional Councilors’ Attitudes toward Central Government, 1970-1989
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Government" Scale, these twguestionstrace astriking trend in coun-
cilor attitudes, asillustrated in Figure 2.7. While ferventcentralists re-
mained a tig minority over these twodecades(concentrated on the far
right), the number ofervent opponents of thecentral government de-
clined by more tharhalf, and theproportion of moderateegionalists in
the middle doubled. The tensiorsssociated with #hbirth of the regional
governments haverogressivelydissipated, and theegional elite are less
fearful forregionalautonomy now than thewere two decades ago.

Both at the center anih the periphery, to beure, onestill hearsfre-
guent complaints abouinfringements on theespectiveturfs of the na-
tional and regionalgovernments. Sucltharges mark thewormal contro-
versiesendemic to anygenuinelydecentralized system gfovernment.
National officials, concernedabout mounting budgetdeficits that they at-
tribute to the regionsirresponsible inefficiency—"representation without
taxation"—call forsubstantial cuts imegional funding. Regionalofficials
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retort that thelion's share of thefunds theyreceive from thenational
government id¢oo closelytied toparticularprograms, eveto the point of
identifying the species ofgriculturalproducts whose production can be
subsidized. Thaationalministries,they say, see theegions toooften as
merefield offices ofcentral administratiort?

To Americans accustomed togovernors' complaints about federal
grants-in-aid andederal controlstheselaments ofitalian regionaloffi-
cials have damiliar ring. Similarly, members othe Italian parliament
reportedlyseeregionalofficials asrivals for control of the padbnage that
is such animportantpolitical resource irmuch of Italy. Even deputies of
the Left, ideologicallycommitted topolitical decentralization, wdr be-
hind the scenes irparliament, it issaid, torestrictthe discretion of re-
gional governmentSuch rivalrybetween federal legislatoesd state and
local officials is, of course, familiar in intergovernmental politiésom
Chicago toBavaria.

Meanwhile, aghe regionsbegan toexercisetheir newfoundpowers of
supervision ovetocal governmentsfussles between regional atatal
government began to takbe place of theolder simplicities of center-
peripheryconflict. In the intergovernmentdriangle amog central,re-
gional, andlocal officials, new alignments ancdcomplicated three-cor-
neredstrategies began tevolve® To the consternation of some lItalian
jurists, theltalian systenmoved in the directionf the marblecake model
of intergovernmentatelations, rather than thaeater layecake modef?

Instead of a simple contester central ad regionaljurisdiction, most
issues novevoke amulti-corneredstruggle, includindocal governments,
party officials atvarious levels, an@ven privée agencie$. Rather than
a cleardivision of responsibilities allocatetb one and only one level,
many programs in sucffields as agriculturehousing, andealthservices
arein effect sharedamong thenational, regional, antbcal levels. Politi-
cians and administrators froall three levelsonsult informally and ne-
gotiatewith oneanother, oftemancorously, evewhen one level has pri-
mary legalauthority for decision-making. By the earh®80snearly one
hundredoint committees hatdeenestablished to coordinate regional and
nationalpolicies inparticularsectors.

Conversely, theegions sought tincrease their leverage Rome on
issueswhich are notformally within theirjurisdiction, such as national
economic policy and eventernational tradeEach region opened an of-
fice in Rome to remsent its interests drto lobby thenational govern-
ment. In 1981 thehief executives of allhe regiondormeda permanent
Conference oPresidents to provide farum for expressing theiviews to
the centralgovernment. Byl198 this group hadestablishednstitutional
ties with the national Councibf Ministers, with the aim of improving
top-level coordinatiotetween theentral and regionauthorities. As the
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EuropeanCommunity moved towardgreaterintegration in 1992, the re-
gionsalsosoughtdirectinfluence ondecisions in Brussels.

It would be pemature at best tproclaim an“era of goodfeelings”
between the egional and nationajjovernments, for as James Madison
pointed out to higountrymen at theirth of the Americarfederalsystem,
shared powers mean permanemtroversy. Nor has the ltalian system of
governmentbecome fully federal, for theconstitutional ad political
status ofthe Italianregions isless autonomousgthan, forexample, the
American sates or the Germaboander. The distinctionbetween central-
ized and federabystems is aontinuum, however, not a dichotony.
Over the lastwo decadestaly hasmovedsignificantly toward the decen-
tralized end of thalimension, nobnly in formal terms, budlso in terms
of practical poliics and policymaking.

Regionalleaders exercised moiadependeninfluence at the end of
this period thartheir predecessors had at theginning. Although the new
structures did nadetermineinformal powerrelations in ap simple sense,
changes in thdormal structuresgradually remoldedinformal relations.
The logic ofdecentralization habecomeself-sustaining. Over the last
two decades the region has becomeaathentic, autonomous, and in-
creasingly distinctive arenn Italian politics.

PUTTING DOWN ROOTS:
THE REGION AND ITS CONSTITUENTS

"The pootest marches now all go to the regional headquarters instead of
the prefecture,'lamented one southern prefamrivately. In Basilicata,
one of the most backwardregions ofitaly, in asingle day in November
1980—as ithappened,only two daysbefore the regionagovernment
would beforced toconfront the devastation of major earthquake—the
presscarried reportsabout a regionatourist development on the lonian
sea, a protesty handicappeditizens againstregionalinaction, claims
for regional aid to thenvestors in a bankruphdustrial development,
demands foregional assistance taid-off workers in asteelplant and a
local supermarket, aeport on anewly openedregionallyfundedhome for
the aged, and criticism about the role of tegion in aproposedpetro-
chemical project. Therotestmarcherschangingdestinationsubtly sym-
bolizes the growingsignificance of theregional government inltalian
governance.

As early as 1976, community leaders acros$taly, such as mayors,
labor leaders,bankers,industrialists,merchants, agriculturakpresenta-
tives, andournalistswere activelyengagedwith the new governments.
Nearly half the communityeaderswith whom we spoke metregularly
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with regional cabinemembers,councilors, andadministrators.These
community andorganizationalleaders had morérequentcontact with
regional officials than withthe equivalentfigures either inlocal govern-
ment or in the fieldoffices of central government.(One impact of the
regionalization of Italian government is thaany nationalorganizations,
including thetradeunion federations and business and agriculturgia-
nizations, aswell as political parties,have also beerreorganized along
regional lines in recentears.) By thel980s,most communityleaders in
our surveys(roughly 60percent)reckonedthat theregionalgovernment
hada "very" or "rather"significantimpact in theirfield, while fewe than
one in ten claimedhat theregion had had nonpact at all. Although (as
we shall shortly see in detail) thesemmunityleaders wer@ften critical
of the new institution, roughly two-thirds judged that itenpact in their
own field was fundamentallypositive. Within lessthan adecade, the new
governments had begun to put dowaots.

Up to thispoint ourdescription of the Italian regional experiment has
emphasized trends consistent with ttapes of the proponents the ex-
periment. However, nearly aldes in theegionalistdebate agree that the
actual administrativeperformance ofmost of the newgovernments has
been problematical. Phblic management in manyegions has been a
Kafkaesquecombination ofethargy and chaos.

Throughout thdate 1970s and the980s, asense ofrustrated hopes,
fruitless plans, missedopportunities, andvastedhours pervadedmany
regional offices, especially in the Sohtbut not only there. Gloom about
the gap between thegionalists' highaspirations and thelimited practi-
cal achievements began to spread. By76, 42percent of the councilors
and 67 percentf the community leadersapproved theregion's official
policies in theareas of mostoncern tothem, butonly 24 percent of the
councilors and 3%ercent of thecommunity leaders approved the im-
plementation ofthose policies. Although regional planning hadbeen a
high priority of most regionalgovernments, two-thirds of theouncilors
themselves inl976 rated theiregion'sefforts asunsuccessful, fully one-
half as"very" unsuccessful. The mosbmmoncriticism was alack of
administrativefollow-through on theregional governments' promising
ideals.

Communityleadersamplified these criicisms, focusing on the admin-
istrative failings of regional @vernment. Throughout th&980s, more
than half of thecommunity leaders weinterviewed (5 percentin 1982
and 60 percent in1989) agreedthat "the administration in thigegion is
decidedly inefficient.”’ Regionalization of thenational healthsystem,
the largestsectortransferred taegionaljurisdiction in thereforms of the
mid-1970s, wagegarded bymany as an administratiiiasco. Ininter-
views with both community leaders andrdinary citizens, only athird
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TABLE 2.5
Community Leaders’ Views of Regional Administration (1982)

Percentage of

Aspects of Leaders “Rather”
Regional Government Activities® or “Very” Satisfied
Openness to consultation with your organization 55
Programmatic choices 41
Qualifications and diligence of personnel 32
Coordination with local government 28
Feasibility of regional projects 23

Time required to process a case 15
(Approximate Number) (302)

 Survey participants were asked, “How satisfied are you with these six aspects
of the activities of the regional government in this region?”

agreedthat "theregionalization of the healtbervices has produced posi-
tive results,” andbarely 5-10percentacceptedthis upbeat assessment
without qualification.

Table 2.5 spells out theommunityleaderscomplaints*® Bureaucratic
proceduregpatterned tomften onpractices of the centraldministration)
are maddeninglyslow andinefficient, cramped bycontrols designed to
assure proceduraegularity, notreal dfectiveness.Regionaladministra-
tors areoften unmotivated,unprofessional,inefficient, and unqualified.
Agencies of the regionajovernment act irmutual ignorance,without
coordinationwith one another orwith otherlevels ofgovernment.Proj-
ects proposed byegionalofficials too often seemimpractical andunfea-
sible. Business andaborleaders araunited in the view that no one at the
regional government iable todiscussregional developmenmilans intelli-
gently. Worst ofall, it takesforever to get amnswer—any answer—from
the region. Regionabfficials, the communityleadersacknowledge, are
eager to getheirinput, and théasic policy directions areften admira-
ble. But impementingthose shared objectives hpsoved beyond the
capacity of toomany regional agencie$. All in all, these community
leaderssay, the egional governmentsanno ascoltare, ma non sanno
fare—'they know how tolisten, butthey do not know how tact."

Many of theregions' adminisative difficulties derive from personnel
problems. Throughout the1980s, nearly two-thirds of the ammunity
leaders we spokeith rejected the propositiothat “the civil servants of
this region are well trained antbnscientious.'Fearingbureaucratic ele-
phantiasis(and perhapsmbivalentabout strengthening the regions), the
national parliament hadtipulated that the regionalgovernments be
staffed primarily by bureaucratsransferredfrom the nationalministries



50 CHAPTER TWO

and semipublicagenciesthus restricting the ability of the regiongov-
ernments toselecttheir own employeesWorse yet, thdransfer system
gave noincentive to thenationalagencies to provide the regiowsth the
bestqualified staff, committed to the success tbie regional reform. The
system wagirtually guaranteed t@rovide personnel ilbuited toadmin-
ister the"radical social andpolitical renewal" ofwhich the regionalists
had dreamed.

It is far from clearthat the regionsvould haveexercisedany more
discretionwisely. Clientelism and partyaffiliation, rather tha expertise
andexperience, were the main critefaa recruitment wheréhe decisions
were left to the regionalauthorities. Regiorapoliticians were ready to
demandautonomy, buless ready tananage that autonomy when it was
granted. In many regiongarties saw the me governmentsas a lucra-
tive new source ofmoney andobs. Particularly in tle impoverished
South, efficientadministration is lesproductive inelectoral terms than
old-fashioned patronage. Toomuch money hasbeen spent ordoor-
keepers,chauffeurs, anghantom jobsof various sorts. Neither the na-
tional transfersystem nor the regional recruitment system prasluced a
cadre ofofficials eager and able tonplementinnovativeregionalpolicy.

Top regional executive®ften acknowledge thé¢ustice ofthese criti-
cisms. Indeed, 88 percent okthenior regionabhdministrators we inter-
viewed in 1981-82judged the quality and training cégional personnel
to be an importaniobstacle teefficient administration irtheir region, and
81 percent expressed similar view about coordinatioramong the re-
gional departmentsSaidone, "In too manyespects wéavereproduced
the defects of the Romamentality."

Against this background ofeverecriticism, it is interesting that (as
shown inTable2.5) the communityeaders argenerallypleasedvith the
accessibility ofthe regional administration, animportant factor that
sharply diffeentiates theregions from thenational administration. Re-
gional andlocal organizations have been altitegetregional government
officials tolisten to thei complaints anduggestions. In our four waves of
interviews withcommunityleaders,three out offour leadersconsistently
haveagreedthat "contacts with theationaladministration are morfus-
trating than thosewith the regional administration Despite their com-
plaints about thregion, Rome is much wors¥.

One important rason for thegreateraccessibility of te regionalad-
ministrators, of course, ipropinquity: theregional capital is simply
easier to get to thaRome. But administrative cultemay be asmportant
as geogaphy, for regional bueaucratsappear to be more democratic in
outlookthantheir national counterpartdfesearch in971 on thenational
bureaucratielite found that "theypical member of thdtalian administra-
tive elite [is] the very essence of a classitalreaucrat—Ilegalisi|liberal,
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TABLE 2.6
Democratic Attitudes among National and Regional Administrators
(1971-1976)

Percentage Agreeing

Statement with which National Regional
Administrators Agreed Administrators  Administrators

Few people know what is in their real

interest in the long run. 75 39
In a world as complicated as the modern

one, it doesn’t make sense to speak

of increased control by ordinary

citizens over governmental affairs. 63 23
The freedom of political propaganda is

not an absolute freedom, and the state

should carefully regulate its use. 57 14

elitist, hostile to the usages ampdactices opluralist politics, fundamen-
tally undemocratic® Among theregionaladministrators wenterviewed
just five years later however, we dund much more openness to demo-
cratic politics. As Table 2.6shows, topregional administratorsseem
more comfortablevith democraticgovernmentthan was the norm in the
nationalbureaucracy from which many of themave come.

In sum, on the "input" sidef government the regiorgpresent a sub-
stantialimprovement over theentralauthorities, but on théoutput” side
regionaladministratiorleaves a great deal be desired. Regiorldeaders
may havelearned d'new way of doing politics," butmost ofthem have
yet to discover arefficacious"new way ofmanaging.” Interestingly, re-
gional officials themselves are #&ast as critical of regional shortcomings
asarecommunityleadersoutside the government.

The verdictrendered on the regionedform by the talian electorate is
muffled by ignorance. Publicawareness of the newgienal institution
spreadslowly in the firstyears. In1972, when theregionsstill existed
mainly onpaper, anationwide survey founthat two-thirds of thelector-
ate had heard little onothing about theirown regionalgovernment, in-
cluding 43percent who hatieardnothing at all. Thesalience of the new
institution roseduring themid-1970s, as thgreat debateabout the new
regional government rose on thational agenda, andformation about
it filtered into the lesspolitically conscious strata of thpopulation.
Thereafter, acertainplateau in publicawareness wareached,although
attention to theregional governments faded somewhat the South,
where (as weshall see) the newnstitutions wereslower to maketheir
mark>? By the endof the 1980s,two-thirds of southerwoters and three-
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guarters of northerwoters had heard at leasinsething about their re-
gional government. Regional governments lack the immediacy of contact
with the dailylives of citizenstha characterizedocal government, and
they lack thekind of media attentiorthat is devoted tonational affairs.

Like Americanstates, the@egions are probably fatded remain lesisible

to the public tharthe levels ofjovernmentibove andelow thent?

In absolute termétalians are far fromsatisfied with theperformance of
their regionalgovernments. By thbeginning of thel980s, onlyone-third
of Italians werereasonablyenthusiasticsupporters of theegion, saying
they were "very" or "rather"satisfied with theactivities of the regional
governmentpne-half weredisgruntled,declaringthemselveslittle” sat-
isfied; and one in six was outraged, that'isot at all" satisfied. These
figures were virtually identical for botltommunityleaders andardinary
voters. Mostagreed with thenayor whotold usin 1976, "The general
lines of the region aréine, but theoperativereality is not."

Both votes and leaders areds critical of theegional governments
when theyconsider the alternativef centralizedgovernment. For many
yearsltalians have hadvery little confidence in their publiinstitutions.
This alienationdeepened just as the némstitutionswere beingfounded
atthe beginning of thel970s.Indeed, the vergisenchantment of Italians
with the centraladministration mayhave inflatedexpectations of the new
regional governments. In angvent, despite theiunhappinesawith the
results of theregionalreform, both voters andommunity leaders have
beenconsistentlylesscritical of theperformance of the new regional gov-
ernmentsthan of thenationalgovernment. In1981-82, forexample, 34
percent of allltalians were at leastrather" satisfiedwith therr regional
government, asompared tonly 15 percentor the national government;
the comparabldigures for communityleaders were 2%ercent for the
regional government and 8 percent for thational governmentin a
head-to-head comparison, supporters of the regigoaernmentsout-
numberedthose who had mortaith in the national government by eight
to one. Communityleaders whareferred towork with regionalofficials
outnumberedhose whofavored national administrators liree orfour
to one. In aclimate ofgeneral repudiation of publimstitutions, the re-
gional government,though barely adecadeold, was alreadymore re-
spectedhanthe national government.

Howevervigorously ltalians criticize thefailures of theiregional gov-
ernmentsthey favor broaderregionaljurisdiction and autonomynstead
of central authority. Table 2.7 presentsillustrative evidence from our
1982 surveys:* Most Italianswant to keep law andrder in thehands of
the centralgovernment, but roughlfalf would transfergreaterpowers
to theregions insectors nowdominated by thestate, such as education
and industrial development, and roughlywo-thirds favorregional pre-
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TABLE 2.7
Attitudes of Italian Voters and Community Leaders toward
Regional Autonomy (1982)

Percentage Who Want to Give
More Power to the Region®

Community

Policy Sector Voters Leaders
Environment 72 85
Agriculture 70 84
Health 63 70
Industrial development 50 69
Education 47 46
Police 24 13
(Approximate Number) (1585) (295)

Percentage Who Agree That the
Regions Should Have More
Financial Autonomy from the State

Community
Policy Sector Voters Leaders
Finance 78 81
(Number) (1376) (305)

 Survey participants were asked, “Here is a list of things with
which the State and the Region can be concerned. In each of these
sectors is it preferable that the State or the Region have more
power?”

eminence in sucKelds ashealth,agriculture, andhe environment.Four
out of five Italians support thedemands ofegional dficials for greater
financial autonomy from thestate. Amongcommunity leaders, thepro-
regional majorities onthesequestions are even motepsided. Despite
Italians' citicisms ofthe regionalgovernmentsthey want theregions to
be stronger, not weaker.

Voter satisfaction with theperformance of the regional government
roseslowly but steadilythroughout thel980s, as Table 2.8hows. Be-
tween 1977 and the end df988, theproportion ofitalians atleast"rather"
satisfiedincreasedrom 33 percent to45 percent.Thesenationalaverages
concealimportantdisparitiesacross theegions. By the end df988, as
Figure 2.8demonstrates, 5percent of the nordrn electorate was rea-
sonably satisfied with theiregionalgovernment, asontrastedwith only
29 percent of southern votet$By the end of the 1980s, nearly all the
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TABLE 2.8
Public Satisfaction with Regional Government, 1977-1988

Percentage

Degree of Satisfaction® 1977 1981 1982 1987 1988

Very satisfied 3 2 2 2 3
Rather satisfied 30 33 32 38 42
Little satisfied 43 44 42 42 39
Not at all satisfied 24 22 23 17 17

100 100 100 100 100
(Number) (1497) (1936) (1845) (1923) (1899

2 Survey participants were asked, “How satisfied are you with the activities of
the regional government here?”

northern regionalgovernments (9 of 10jere satisfying most of their
citizens, butoneof the southermegions approachettiat goalF’

Figure 2.9—whichcompares votesatisfactionwith national,regional,
and local government—makesplain that, from thepoint of view of most
Italians, thethreemajorlevels ofgovernmenform aladder ofincreasing
efficacy as onemoves from the most distanand mog distrusted level
(national government) to theosest andnosttrusted(local government).
In the North, however,voters see a statifferencebetween thecentral
government, on the orfgand, withwhich most of them ardeartily dis-
satisfied, andregional ad local government, on the@ther hand, with
which most of themare reasonablycontent. By contrast, southerners are
dissatisfied with allevels ofgovernment, and regional atatal govern-
ment are barely less censutédn the central authoritie®

Queries about administrativeinefficiency andlegislative ineffective-
nes highlight North-South ffierences.Throughout the1980s, roughly
60 percent of southern voteegjreed that "in thisegion the administration
is definitely inefficient,” ascontrasted taoughly 35percent ofnorthern
voters. Onthe otherhand,roughly 60percent of northerneragreed that
"all in all, thecouncil in this region hasufictioned so fain a satisfactory
manner," agompared tanly 35 percent ofsoutherners.

Whatever the shortcomings of the new regicaghinistration, north-
ern ltalians prefer tabe governedfrom closer tohome. Formany south-
erners, bycontrast,beingruled from Bari or Reggi Calabria isnot much
betterthan beinguledfrom Rome, and fomany the region has tredi-
tional disadvantage dfinfamiliarity. "Better aknown evil than a new
one" is aview still occasionally heard in th8outh, but not in the North.
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FIGURE 2.8
Public Satisfaction with Northern and Southern Regional Governments,
1977-1988
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Northern and Southern Satisfaction with National, Regional, and
Local Government (1988)
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FIGURE 2.10
Optimism about Regional Government: Councilors, Ccmmunity Leaders,
and Voters, 1970-1989
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1. All'in all, the council in this region hafunctioned satisfactorily
sofar. (agree)

2. Realistically speaking, in this region itdsfficult to foreseegreat
concreeaccomplishments of thegionalgovernment.(disagree)

Respondentwere askedvhetherthey"agreecompletely,” "more or lesagree,™more or less
disagree," of'disagree completely” witkachitem. The Index iedditiveacrosshoth items.

This strong NorthSouth discrepancy in publgatisfaction ionsistent
with other measures of thgerformance of thevarious regionalgovern-
ments, and wshallreturn to thigopic repeatedly isubsequent chapters.
On the othehand, Figure 2.8also shows that by the end D88, in the
South as in th&lorth, thestanding of egional governments in the eyes of
their constituents was high¢han evebefore.

We cansummarizemuch of the dynamics iregional governmerover
the last twadecades by dictly comparinghe changingviews of regional
councilors withthose of theirconstituents both community leaders and
ordinaryvoters. (Se Figure2.10.) In theearliestyears of theeform, the
councilors, as the main protagonists of the nestitution, wee upbeat
and ebullient. Between1970 and1989, however, thisbuoyanteuphoria
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about theirventure in institutiorbuilding was steadily replaced by a
grimly realisticassessment of the practicdlallenges ofmaking the new
governmentwork. Community leaders andvoters, on theother hand,
were intially much moreskeptical, but theidoubtshave gradually been
replaced by modesiptimism?>® By the end of the 1980s, as thichart
shows, allstrata in regional politicdife were convergingoward moder-
ate, but still hopeful realism.

After two decades oéxperience, thaverageltalian seems, ineffect,
to distinguish two differenissues:

1 Is his or her own regionagovernmenperforming satisfactorily?
2. Is the principle of the regional reform desirable?

Many Italians,particularly in theSouth, respath negatively tothe first
question, but affirmatively to theecond. In that sense, we may term them
"sympathetic critics.'This distinction ispolitically significant, because
while their criticismcalls attention to theneed formajor improvements in
the regional gvernments, theistrong sympathy for theprinciple of re-
gionalism underlines theeed toreinforce the authority dhose govern-
ments. Discontentwith the practical performance d¢he regional govern-
ment hasnot underminedpopular support for a strong andutonomous
regionalinstitution. This paradoxicatombination ofsharp practical criti-
cism and strongundamentalsupport iseven more characteristic of the
youngergeneration of voters, as well ascofmmunityleaders? The vast
majority (epecially among the/ounger generation) wish tinprove the
regionalinstitution, not todiminish orreplace it.

What Italianswant is notmore limited regionalgovernment, buinore
effectiveregionalgovernment. Naloubt animportant part othe explana-
tion is that most Italians are evenore skeptical about the performance of
the centralauthorities than they ar@bout theregions. However, another
pat of the explanation may béhat many citizens arstill willing to give
the benefit of the doubt to the nemggionalinstitution. Theltalians' grad-
ually increasing satisfactionwith the regional governments, ah their
greater approval afegional than ohational governmentgorrespond to
real differences inperformance Recallthatregionalgovernments are, for
example, more than twice asable amationalgovernments anthat the
stability ofregional governments haseadilyincreased”

Table 2.9presentssomeadditionalevidence thasynthesizeghis con-
clusion. Thebasicquestionsummarized here haseen askeaf Italians
for nearly thirty years, beginningell before the adverof the ordinary
regions®® Not surprisingly, in theearliest years aubstantialportion of
the public simply had nadeawhat toexpect, and mangthers feared the
worst. In the ensuingears, the ratio ofavorable to unfavorablpidg-
mentsrosesteadily, so that byl987 (thelatest year fowhich comparable
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TABLE 2.9
Evaluations of the Regional Reform, 1960-1987/89

Percentage

Mass Public® 1960 1963 1976 1979 1981 1982 1987
More good than harm 19 31 38 31 31 31 41
Neither good nor harm 6 11 16 29 30 28 30
As much good as harm 4 6 7 8 13 1 7
More harm than good 20 22 21 14 18 21 17
Don’t know 51 30 18 18 8 9 5

100 100 100 100 100 100 100
Support-criticism Index® -1 9 17 17 13 10 24

Percentage

Community Leaders” 1981 1982 1989
More good than harm 65 59 62
Neither good nor harm 22 6 13
As much good as harm 6 18 17
More harm than good 7 17 8

100 100 100
Support-criticism Index® 58 42 54

2 Survey participants were asked, “Do you think that from the creation of the regions has
come [in 1960 and 1963: “would come”] more good than harm or more harm than good?”
b Support-criticism Index = (More good than harm — more harm than good).

results are availableyearly two-and-a-haltimes asmany Italianvoters
approve (41percent) as disapprove (Pércent) of the regionakform.
Among communityleaders, the balance of opinion is even nfax@rable
to the regionakeform, despite theiseverecriticism of thepracticaloper-
ations of the regionajovernmentDuring the 1980ssupporters of region-
alism amongommunityleadersoutnumbered the critics bypughly six to
one®® In light of southern grievancever thepractical operations of the
regionalgovernment, it is important ®mphasize thatoutherners on bal-
ance endorse thegionalreform®*

Creating anew political institution is neither quick noeasy. Ulti-
mately, succesamust bemeasured not iyears, but idecades. It is in-
structive to pause for a brief comparisaith the history ofGerman
attitudes toward thetate governments(Lander) created in1949. Asked
whether it would be good idea or a bad idea for thénderto be dis-
solved,critics outhumberedupporters in the Germauublic in 1952, 49
percent to 2lpercent. A1960poll found, for thefirst time, aslim major-
ity (42 percent to 24 percengpposing theabolition of the newinstitu-



Support-criticism Index: nct percentage

CHANGING THE RULES 59

FIGURE 2.11
Support for Subnational Government: Germany (1952-1978) and Italy (1976-1987)
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Germany: "Whatvould you say if thetate governmentsere dissolved antherewere
only the federal government iBonn? How do yodeel aboutthatsuggestion?"
Support-criticismindex: Net percentag@vorable to thestates

Italy: "Do you think that from thecreation of theegions has come
more good than bad, onore badthangood?"
Support-criticism hdex: Netpercentagdavorable to theegions

tions, andsupport remained at thisikewarmlevel for morethan a de-
cade. During the third decaddter their creationhowever, support for
theLanderrose steadily and by 1978 supporters had becomastly more
numerous thaaritics (71percent, compared to f@rcentf®

Figure 2.11charts thegradual growth ofupport for strongubnational
government inGermany, incomparisonwith similar trends during the
early years of thétalian regions. Thisfigure shows that the regions had
won the support of a plirality of their constituentseven earliethan the
GermanLanderandthat, thereafter public support fothe regiondrifted
upwardsrelatively slowly. There is nassurance, afourse, thapublic
support for thdtalian regions willaccelerate itheyearsahead, following
the pathblazed by the Germabénder, nor tha the Italian regions will
prove asdurable and effective aheir morepowerful Germancounter-
parts. But evidence from the Garanexperiment inbuilding subnational
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institutions reminds us that thgopular legitimacy of newnstitutions,
even successfulones, grows onlygradually. This standard provides a
realistic and sobergh benchmét for evaluatingchanges inpublic atti-
tudes to the ltaliamegional governments, asvell as thenew democratic
institutions nowbeing established elsewhere in theorld.

CONCLUSIONS

Examined week by week, or month lonth, orsometimes even year by
year, development in artyuman institution idhard to chart. Thehythms
of institutional change areslow. Often several gnerationsmust pass
through a new institutiomefore it distinctive effects on culture and be-
havior become clearEvanescent fads and the vagariesndividual par-
ticipants obscuredeepertrends. Occasionally in the early years of our
regional research wihought we hadliscernedsigns of some important
development, only to have o@xpectations disrupteby new evidence
from our next visit. Those whobuild new institutions andthose who
would evaluate them neegatience—this is one of the most important
lessons of ta Italian regionakxperiment.

The trends discussed ithis chapter, however, havbeen sustained
throughseveral decades tiflian politicaltumult. Ourresearchmethods
allow us directlyto compare tody's attitudes and behaviawith those of
a decade or twago, without relying on vagueandfallible reminiscence.
We can comparea leader'ssiews on party discipliner capitalism or re-
gional eficiencytoday with what hgor his predecessorgctuallytold us
years ago, not merely witlvhat people nowrecall aboutprevailing views
then.

By thesedemanding evidential standards, ttegionalreform hassig-
nificantly affectedgrassroots politics irtaly. As aresult ofthis institu-
tional change, Italian political leaderspursue differentcareerpaths, es-
pousedifferentideals, addresssocialills in different terms,struggle with
different rivals, andcollaboratewith different partners. Italian citizens
and community leaders depend odifferent agencies forgovernment ac-
tion. Oftenthey receive improvd service,though certainly notalways,
and when theydon't, they addresgheir complaints todifferent officials.
Important thingshave changed because of the regigefdrm.

Twenty years into theregional experiment,subnational government is
clearly moreimportant onmajor issues of puldipolicy in theearly 1990s
than in1970. The newvinstitutions hae taken root, gaineautonomy, and
(slowly) won constituent supporfhey have attracted arup-and-coming
cadre ofprofessional politiciansThis institutional reform has hagower-
ful consequences for the watalian politics andgovernmentwork. But
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whatis the balancesheet forthese newnstitutions interms of thequality
of politics andgovernment?

On the positive side, the newmstitutions arecloser to thepeople, as
proponents hadlaimed theywould be. Theregional governments are
more familiar with regional realities andhore accessible toegional de-
mands than theéemote Roman ministriesthey replaced. They provide
multiple laboratories for policynnovation (as weshall see irmore detail
in Chapter 3). They help tourture amoderate pragmatic,tolerant style
of policy making andconflict management—"a new way dbing poli-
tics." They engage the interests of regiorsicial groups andccommun-
ity leaders, ad they are gradually earnintautiousapprovalfrom their
constituents.

Againstthesegains must béaid two importantentries on thenegative
side of the ledgerFirst, the administrativefficiency thatsomeregional-
ist reformersanticipated has nanaterialized. On theontrary, any fair-
mindedjury would convict many of theregions ofmaladministration.
Second, and perhaps even more imporfantthe future of Italian poli-
tics, the regionalreform appears to bexacerbatingratherthan mitigat-
ing, thehistorical disparities betweddorth and South. The reformeked
the more advanced regions from thstultifying grasp of Romewhile al-
lowing the problems of thenore backwardregions to fester.

In assessing these twodictments,however, we must askbout actual
alternatives, nbunattainableideals. After an hour of passionate and de-
tailed criticism of his region by a southermayor, weaskedwhether
things were betterunder thecentralized regimeLooking stunned at the
naiveté of ouquestion, heexclaimed,"For thelove of God, no!"

By the beginning ofhe regions' thirdlecade, a neweason of revived
regionalismseemed to b@pening. Despitevidespreaddisappointment
that theregionalgovernments had ndived up to tke original hopes, re-
newedconcern about thineffectiveness of theentralgovernment led to
widespread talk ofurther "regionalization” of the thlian state. In the
wealthy northernregions, upstart regionalistleagues,"such as théega
Lombardaand theLega Venetamace major gains in regional anidcal
elections in1990 and 1991 and imationalelections in1992. Therise of
the leagues was fueled bggionalpride, angeragainst theinefficiences
of Rome, backlash againsthandouts” tocorruptsoutherners, andeiled
racism. The_ega Lombardawhich called for"liberation of the Lombard
nation," wonmore than 2(ercent ofvotes inthe richestmostpopulous
region in the cantry. A dozenregionalgovernmentgetitioned fora na-
tional refeendum totransfer major additional powers tothe regional
level.

In 1991 theConstitutionalAffairs Committee of the Chamber of Depu-
ties approved virtuallyunanimously aconstitutional amendment that
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would completely eliminate severalmajor nationalministries (including
Education, Health, AgricultureSocial Affairs, and Urban Affairs,
among others)ransferringtheir responsibilities to theegions, and more
than doubling the regionshare of theentire national budget to almost
70 percent® In some respects, the ambitiomere reminiscent of the
mood at thebirth of the regions in thd970s,although themood in the
North wasdarker and moreesentful than in theaglier, more optimistic
period. The history ofovernmental reform iftaly suggestscaution in
interpretingthesedevelopmentssince the central authoritiegrongly re-
sisted anyfurther devolution oftheir powers, but regionalist pressures
continued tomount, especially in theNorth. Anotherpage was about to
beturned in thestory ofltalian regionalgovernment.

Whatever the newehapter mayring, we havealreadyseen gns that
any uniform verdict on the regional experiment so famsleading, given
the heterogeneity of the regions and ttpgrformance. It is time to ap-
praiseinstitutional performancetself and to explore thesdifferences.



CHAPTER 3

Measuring InstitutionaPerformance

"WHO GOVERNS?" and"How well?" are the two most basipiestions of
political science. The former raises isswéslistribution and redistribu-
tion: "Who GetsWhat, When, andHow?" Suchissues have beeat the
forefront ofthe discipline'sdebates in recent decades. &yntrast,rigor-
ous appraisals dhstitutional performance areare, eve though "good
government" was once at the top of our agenda. Uindeniable ad-
mixture of normativejudgments inany inquiry about performare and
effectiveness hamade most scholars over the lfstty yearsreluctant to
pursue sue questions:de gustibus non disputandum eat, least in a
value-free,"objective" socialscience.Even though political scientists, as
ordinary citizens, areoften quitewilling to judge a governmentigerfor-
mance, thediscipline has too readilyelinquished thisimportant patri-
mony ofpolitical science—thigancient obligation of our craft—to po-
litical philosophers angublicists.

We aspire toa multifaceted evaluation ofach of thetwenty Italian
regionalgovernments, as prelude to ouinvestigation of thecauses of
institutional success anthilure. But howshould we begin®hat criteria
must be met by a rigorousmpartial, persuasive evaluation of institu-
tional success? Indeed, how can weshee th& somegovernments actu-
ally are systematicallymore effective thanothers, so that imakes sense
to speakgenerically of "institutionabuccess"?

The institution we want toevaluate isa representativegovernment.
Therefore, we need to evaluate lbis responsiveness fits constituents
ard its efficiency in conducting thepublic's busines€. Democratic theo-
rists from JohnStuart Mill to Robert Dahl have asserted tH#te key
characteristic of @emocracy is theontinuingresponsiveness tie gov-
ernment to thereferences of itsitizens.® Democracygrants citizens the
right to petition theirgovernment in thdope ofachievingsomeindivid-
ual or social goal, and itrequires faircompetition amonglifferent ver-
sions of thepublic interest. Good government is, howevergrethan a
forum for competing viewpoints or a soundirmpard forcomplaints; it
actually getsthings done. Agooddemocraticgovernment not onlgon-
siders thedemands of itcitizenry (that is, is responsive), balso acts
efficaciouslyupon these demands (that isefective).
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In order tostudy institutional performance, we museasure itcare-
fully and convincingly. Before we carexplore in a rigorous wawhy the
new regionalgovernmentsucceeded in fEilia-Romagna bufailed in
Puglia, we must first show th#teseassessments are rmoerely whimsi-
cal or impressionistic. Anyseriousmeasurement ofjovernment perfor-
mance musineetfour severetests:

1 It must becomprehensiveGovernments do many things—passvs,
spendmoney, deliver services, anthanage their internaperations.Occa-
sionally, governments movédeyond such routines to aim at innovative re-
forms, whether of the leflike LyndonJohnson's or dheright like Margaret
Thatcher's. Ouassessment must encompass all tredévities, bothcon-
ventional and novelMoreover, governmentsaveresponsibilities irmany
different policy areas—healthagriculture, public workseducation, social
services, economidevelopment, and son. Our appraisaimust assay all
thesefields, if it is to becomprehensive. We cannbbpe tomeasure every
singlething thattwenty regional governments have done over two decades,
butwe must cast our net asdeilly aspossible insampling theieffectiveness.

2. It must beinternally consistentPreciselybecause governments do so
many different things, they have nosingle "bottom line," like profit in a
capitalist firm. This fact opens thepossibility that different governments
might simply begood atdifferent things—some theleaders inhealth care,
others inroad-building, somecreative legislatively, others moreeffective
managers, and so ollVe must thuslook dosely at the concordance among
our variousoperational mesures ofnstitutionalperformance and baert for
signs of"multidimensionality.”If and only ifour variedindicators turn out
empirically to rankthe regions inroughly the same way will we Qestified
in speakingsummarily ofinstitutional success anthilure.

3. It must bereliable. To be worth explaining ingeneralterms, institu-
tional performancenust be reasonablyurable, nowolatile. Some variation
over time ido beexpected, paicularly in theearly years of a newstitution.
One government may stumblehile anothergains momentum. If therank
ordering of theregions were tehange kaleidoscopicalfyom one year to the
next, however, oubasicconception ofinstitutional performancewould re-
quire revision.But if the sane regionsare well governedyear after year, that
suggestghat performanceturns on something methan a momentargon-
stellation of political forces or the skill (duck) of a particularincumbent.

4. It mustcorrespond to the objectives and evaluations of the institution's
protagonists and constituentShese areafter all, democraticgovernments,
responsible to theitizens ofthe variougegions. We mudbeware oimpos-
ing alien standards that anacongenial tdhoseconstituents. Waeedcare-
fully to compare ouf'objective” measures of performanedth the views of
voters anccommunityleaders in each of thegions. We already know from
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the previous chapter that satisfactigaried considerably fra region to re-
gion. Before rendering verdicts on tlyality of governance irthe various
regions, we need ttheck oumeasurements against fndgments opeople
in Bologna andari, Seveso at Pietrapertosa.

This chapter ioorrganized to accomplisthesefour tasks! We begin by
looking ateach of adozen diverse probesf governmeneffectiveness in
the twenty regions. Next wexplore the correlationamong thosegwelve
measures, and we ask hostable oursummary assessment of perfor-
mance isovertime. Finally, we compare ouevaluationsregion by re-
gion, with the views of Italiavoters anccommunityleaders. Thigigor-
ous process isan essentiafirst step toward ougod of understanding
institutional secess andailure.

TWELVE INDICATORS OF INSTITUTIONAL PERFORMANCE

For each regionafjovernment, we seek to evaluate pbjicy processes;
(2) policy pronouncementsand (3)policy implementation.

An institution's effectivenessdepends first of all, on hav well it man-
ages itsessential internaffairs. Thus, we mayeasure thstability of an
institution's decision-makingapparatus, for example, ¢ne efficacy of
its budgetaryprocess, or theffectiveness of itsnanagemeninformation
systems. (See indicators 1-3, pp. 67-68.) Essentially thisfamily of
measures ask®Vhateverelse thisinstitution is doing, ist conducting its
crucial internaloperations smoothly angith dispatch?

But studying theperformance of governments meatsdyingpolicies
and programs aswell. Are the governments mmpt to identify social
needs angbroposeinnovative solutions? Dodegislationenacted by the
governments reflect eapacity to reactomprehensively, coherently, and
creatively to thassues ahand? (Seéndicators 4-5, pp68-70.)

Finally, our appraisal must move beyond words to deeds. riVist
evaluate thesuccess of these governments tireir roles asproblem-
solvers and service-providers. Athee regionabovernmentsuccessful in
using theavailable esources taddress the needs ofrapidly changing
society? Have thegucceeded itmplementingtheir avowed policy objec-
tives—establishing healttlinics, building day care centers, and so on?
How efficient are they inresponding to thalemands of individuatiti-
zens? (Seedicators6-12, pp.70-73.)

While our evaluationof government musmeasure actions, ngaist
words, we must beareful not to givegovernmentsredit (orblame) for
matters beyond theaontrol® In the language of policy analysis, we want
to measure "outputstather than "outcomes"—healthcare rather than
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mortality rates; environmentalpolicy ratherthan air quality;economic
developmentprogramsratherthan businesgrofits. Health, airquality,
and profits aresurely important, but theeason forexcluding them from
our evaluation of government performance sisple: social outcomes
are influenced by many thingbesidesgovernment.Health depends on
factors like diet andlife-style that are beyond thdirect control of any
democraticgovernment. Airquality is influenced bymeteorology, de-
mography, andndustry, as well agovernmenpolicy. Profits represent
entrepreneuriakkill, worker diligence, world economicconditions, and
soon. To include socialoutcomes in amssessment giovernment perfor-
mance is to commithe "MassachusettMiracle Fallacy": only a modest
part of the praise for thaffluence of NewEngland in the1980s(and a
similarly modest portion of the blame for tleibsequentecession) was
realistically attributableto state government,despite 1988presidential
campaignrhetoric to thecontrary.

Assessing outputgomparatively andquantitatively is, ofcourse, a
complex, value-laderask. To be persuasive, any measurpabicy per-
formanceshould be reasonablynaffected by differences in substantive
priorities. It is not easy to compare tiimovativenesseffectiveness, and
social importance of,say, ascholarship program and an irrigation pro-
gram. In the context of owtudy, however,these dficulties arereduced
to manageable proportions. BroadBpeaking, thesamethemeswere
stressed in ouinterviews wih policymakers andommunity leaders alll
across faly. Although the urgencyf certain problemsariedfrom region
to region, intheir early yearsall regionalgovernmentgrappled wih sim-
ilar issuessuch agpublic health,vocationaleducation, angublic works.
But they did notaddress theséssues equally praptly or comprehen-
sively or effectively orcreatively, and theesults didnot equally satisfy
the policymakers antheir constituents. Agckstein hasoted, "It isludi-
crous to expect politieto attain gals they do not want tattain, but
surely reasonable to exPetfnem efficaciously to pursu¢hosethat are in
fact strong preferences.”

Our detailedassessment ohstitutional success iounded on twelve
diverse indicators, covering internal processespolicy pronouncements,
andpolicy implementation in mangifferent policy sectors. For the most
part, thesemeasures ardrawn from theperiod 1978 to 198%hat is, after
the reform law 382 0fl976 and the 6l@lecrees ofl977 haddelegated
substantial authority amglgnificantfunding to all theregions. Thigeriod
encompassesiost of the second and all of ttherd legislatures of the new
institutions. Some of ourindicators arequantitativelyprecise, although
their connection teubstantiveoutcomes isndirect. The relevareof oth-
ersto institutional performance is clear-cuglthough theimuantification
is lessexact. No mgle metric, takerin isolation,would sufice to rate the
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regions fairly. Collectively, however these indicators canndergird a
broad-basedssessment afstitutional success anfhilure.

We beginwith three measures of poligrocesses aniditernal operations:
cabinet stability, budget promptness, anstatistical ad information
services.

1. Cabinet Stability

Like the nationalltalian governmenteachregionalgovernment is led by
a cabinet thatmust retain majority support in the legislatureSome re-
gions hadhighly stable cabinetandthus wereable, in principle,o pur-
sue a coherent line @blicy. Others, bycontrast,found it hard to patch
a coalitiontogether and harder to keep it together. Our metric here is the
number of differentcabinetsinstalled ineach regionduring the 1975-
1980 and 1980-198%egislative periods.Ratings on thismetric varied
from two cabinets in tegears inTrentino-Alto Adige and Umbria to nine
cabinets in teryears inSicily, Sardinia,and Campanid. Although the
simplest of all our indicatoref performance, thisneasureurns out to be
one of the more powerful.

2. Budget Promptness

Beginning in1972, allregions were supposed to complatgion on their
annualbudgets byJanuary 1, thestart of thefiscal year. Virtually none
metthis target, and in thearly 1980s allregions were hampered by de-
lays beyod their control in thenational budgetycle. Howeverthe aver-
agedelay variedconsiderably from region to regio@ur metric here was
simply this: On average,during theperiod 1979-1985, when was the
budget actuallyapproved bythe regionalcouncil? Ratingvariedfrom an
average of January 27(several weeks late) in Friuli-Venezfaiulia to
August 7 (when the fiscalyear was already nearlo-thirds over) in
Calabria’

3. Statistical and Information Services

Otherthings beingequal, agovernment with betteénformation about its
constituents andheir problems camespond moreeffectively. Thus all
twenty regionswererated according to the breadif their statistical and
information facilities. At thebottom were six regionghat had no such
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facilities atall—Abruzzi, Calabria, Campaniaflarche, Molise,Puglia,
and Sicily. At the topwere five regions—Emilia-Romagnakriuli-Vene-
zia Giulia, Lazio, Lombardia, androscana—with well-equippethfor-
mation servicesjncluding field stations andacilities for ori%inal data
collection, statistical proceisg, and computer-basexhalysis.

Next, ourinvestigationcarried usbeyond"process"measures and ex-
plored thecontent ofpolicy decisions. Thdollowing pair ofmeasures are
based on @omprehensive examination igionallegislation.

4. Reform Legidation

In three diversepolicy areas—economidevelopmentierritorial and en-
vironmentalplanning, and sociaservices—weexamined the entiréeg-
islative output ofeachregionduring theperiod 1978 t01984. Thetopics
of this extensivebody of law ranged fronarban zoning and kidney dialy-
sisto in-servicetraining forsocialworkers and regional centers fiodus-
trial research andnarketing. Our analysisised three broad criteria of
evaluation:

+ The comprehensiveness the legislation, that is, thelegree towhich the
corpus ofregional lawproducedduring thisperiod addressed a broad or
narrow range ofocial needs.

* The coherenceof the legislation, that is, thedegree towhich thevarious
legislative initiatives wereoordinated anthternally consistent; for exam-
ple, aprogram of aid for smalbusiness that was cabnated with job-
training andinfrastructuralprojects ranked highehan one that (as Italians
say) "showered"grantsindiscriminatelyacross theegion.

- The creativenessf the legislation, that is, théegree tavhich it identified
new needs.experimentedvith new services, or createdcentives for new
forms of privateinitiative.

Each regiorwas gradedrom 1 to 5 ineach ofthe threepolicy sectors.
The summedscoresrangedfrom 15 for Emilia-Romagnarepresenting
excellent performance in athree sectors, to 3 fdCalabria and Molise,
corresponding tpoorperformance irall three.Althoughthese legislative
assessments are somewhmdre impressionistic and legsrecisethan the
previousmeasuresthey reflect acareful assesnent of the content of re-
gional policy, and (awe shall sedater)they turn out tamirror closey the
evaluationsffered by the citizens @achregion. Ourcriteria forevaluat-
ing reform legislation do naseemvery different inpractice from theeri-
teriaused byitalian voters™
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5. Legidative I nnovation

In Italy, as in theUnited States,many legislative ideastend todiffuse
acrosssubnational governments, asattractiveinnovationintroduced by
a relatively advanced council is picked up apdssed in lesadvanced
regions:? We examined twelve diversepics onwhich similar laws ap-
peared inmany of theregions: air and wateqgollution, promotion offish-
eries, consumer ptection, preventivemedical cinics, strip mining
regulation, hotel classification, wildlife protection, and s@n. Despite
differing local needs angbriorities, certain regions wereonsistentead-
ersor consistentaggards on nearly all these topics, with otfigee or four
exceptions. (Thdeaders and laggardsn mental health care, regional
"ombudsmen," angbromotion ofvoluntarism did notmatch theoverall
pattern. Theentire set ofnodellaws is shown imrable3.1.)** Our metric
here is adollows: On averageacross thesemelve domains, hovsoon
after thefirst appearance of anodel law was itpicked up by agiven
region? Theregion that pioneered a piular law was given a&core of
100, and aegionthat had not adued it at all wagjiven ascore of 0*
Averagescores anged from 74or Emilia-Romagna to 4 for Calabria. In
fact, only one othese twelvanodellaws wasever enacted bZalabria,
whereas Emilia-Romagrhadpassed altwelve and hadbeen thepioneer-
ing region forfive of the twelve.

TABLE 3.1
Assessing Legislative Innovation

Facror
Content of Model Law Loading
Strip mining regulation 0.812
Promotion of fisheries 0.806
Air/water pollution control 0.776
Hotel classification 0.756
Preventive medical clinics 0.718
Wildlife protection 0.638
Rationalization of commerce 0.624
Consumer protection 0.501
Labor market monitoring 0.432
Promotion of voluntary service 0.392
Regional ombudsmen 0.222

Mental health care -0.026
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Next, weturnedfrom policy pronourmements tgoolicy implementation.
The following six indicators measura region'scapacity to carry out pol-
icy in virtually all of the majorsectors ofregional governmentactivity,
including publichealth, social welfare, industrial and agriculturaevel-
opment, anchousing and urbapolicy. Thefirst two of theseindicators
represent directervicedelivery; the next oneeflects therepertoire of
policy tools deployed byeachregion; andfinally three focus on how ef-
fective theregionalgovernmentswere atusing funds offered to them by
the central governmeiftspending capacity").

Spending capacitynight not be arappropriatendicator ofinstitutional
performance irall circumstancesHowever, in theséhree casegagricul-
ture, health, and housing), the needddditionalinvestments wawidely
accepted, andull-cost funding was radily available toeachregionfrom
the centralauthorities. Neverthelesssomeregional governmentaccu-
mulatedenormousunexpendedippropriations fesiduipassiv], because
theylacked the organizationabpacity and manageriaifrastructurenec-
essary totranslatetheir expandingresources intaaction. Onthe other
hand, moreefficient regionswere able to spend whttey hoped to spend
when they planned tepend it.

6. Day Care Centers

One of the earliest and mosticcessfulpolicy initiatives undertaken by
the new regionabovernments was the garision of publicly supported

day carecenters. In1977 thecentral governmennhadesubstantiakpecial

funding for thispurposeavailable toeadt region, so thathe "opportunity

cost” to theregion itself for the program wasegligible. By 1983, six

years later, anumber ofregions hadestablished widemetworks of day
carecenters, bubthers had madeirtually no progress. Oumetric here

is the number ofregionally supported daycare centers in operation by
December1983, standardized by thpopulation of childreraged zero to
four.’® This measure provides amusuallycrisp indicator of aegion's
ability to implementpolicy at the grass-roots,given assuredexternal

funding. Scoresranged from one center pd€0 children in Emilia-Ro-
magna to oneenter perl2,560children inCampania.

7. Family Clinics

In the health sector oneimportant experimentpriginally authorized by
nationallegislation in 1974, was théamily clinic (consultoricfamiliare).
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One useful measure of aegion's ability toimplement policyreforms is
the number of family clinics, tandardized for regiongdopulation, in op-
eration by May1978. Onthat date, Umbria (at thep of this ranking) had
onefamily clinic for every 15,000 esidents; Puglia had exactly one clinic
to serve its 3,850,00@nhabitants; and theegions of Trentino-Alto
Adil%e, Molise, andValle d'Aosta hadestablished ndamily clinics at
all.

8. Industrial Palicy Instruments

In 1970, as wenoted inChapter 2, the widespredtpe that the new
regionalgovernments could foster morapid economiaevelopment was
an important motivation for thenstitutional reform. When funds subse-

guentlybecameavailable,someregions simplywrote checkgo subsidize
individual firms, often as a formof patronage. Othermore advanced
regions, however,provided infrastructural support, improved public

services, and encouragedblic-private partnerships.One crude mea-
sure of thesophistication oéach region in tharea ofindustrialpolicy can

be computed by noting which of aarray ofpotentialtools ofindustrial

policy theregionactuallydeployed:

* regionaleconomic development plan

« regional landuse plan

* industrialparks

* regional developmerfinanceagencies
industrialdevelopment ancharketingconsortia
* job-trainingprograms

A few regions, suctasFriuli-VeneziaGiulia, had used all six dhese
tech1r18iques as ol984. Calabria, at theother extreme, had tried only
two.

9. Agricultural Spending Capacity

In 1977 thecentralgovernment allogted substantiafunds toeach region
(totaling roughly$400 million) for investmentsn agriculture,including
irrigation, reforestation,livestock production, horticulture, anditicul-
ture. Lazio, forexample, used itshare of thenationalfunds toupgrade
theproduction ofFrascatwines. On thetherhand, patical gridlock and
administrativeinefficiency keptseveralregionsfrom gending any of the
availablefunds atall, eventhoughthese happened to be regionswihich
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agriculture iseconomicallycrucial. Aregion'sability to carry out policy

initiatives in thisimportanteconomicsector can beneasured by th&ac-

tion of thefunds allocated tathe regionthat theregion actually disbursed
as plannedduring thenext three year§1978-1980). Sending ranged
from 97 percent inValle d'Aosta to Qpercent in Calabriand Molise'

10. Local Health Unit Expenditures

Financially speaking, thenog substantiakesponsibility decentralized to
the regions aftel977 waghe national healtlervice,including hospitals,
clinics, andhealthinsurance. Therimary organizational innovation for
implementingthese newesponsibilities, according thenationallegis-
lation of 1978, was to be the "LochlealthUnit" (Unita Sanitaria Locale
or USL). Onemeasure of the readinesseaich region tdulfill its respon-
sibilities in this area is per capita U8kpenditures, as d983, fiveyears
after the enactment dhe national statute. (Once again, full funding for
the health ervices was providetly the centralauthorities. Since USL
expenditures arenegativelycorrelated withmeasures ofnorbidity and
infant mortality, the results amot vulnerable to theénterpretation that the
low-spendingregionshadless need fopublic health services.$cores on
this measure ranged fromoscanawhich spent 34ercent morghan the
national average, t8icily and Basicata, each ofwhich spent 25 percent
below thenational averag®’

11. Housing and Urban Development

Our surveysshowed thahousing was a highndincreasing priority for
regionalofficials throughout Italy,especially in thel980s.Beginning in
1971, andespeciallyafter 1978, thecentral government offeregblentiful
funding to eachregion to supporsubsidizedhousing (both public and
privately owned), housing rehabilitatiorand land acquisition for urban
developmentRegionswere required tdormulatefour-year housingro-
grams and to setriteria for the allocation diunds. We gthered data in
1979, 1981,1985, and1987 on theability of the regions to use these
funds, asmeasured by théraction of thefunds authorized bythe central
authorities that theegion actually disbursed(Spending capacity in this
sense igositively correlatedwith earlier measuresf housing quality,
thus ruling out thepossibleinterpretationthat slow spendingmerely re-
flected lowneeds.) Acompositemeasure coveringll four yearsranges,
on average,from 67 percent in Emilia-Romagna to 32 percent in Sicily
and Campanie!
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All our measures gberformance sdar havetaken theperspective of a
policymaker: Howefficient is thebudgetprocess? Hovinnovative is the
legislation? How many dagare centers orfamily clinics or agricultural
loanshavebeenprovided? What isnissing from our analysis so far is an
evaluation of theegional govamment from the pointf view of a citizen
with a pioblem.

12. Bureaucratic Responsiveness
To assessthe governments''street-level” responsiveness, wdevised

a slightly deceptive, buihnocuous and highly informative experimént.
In January 1983 Italian colleaguesapproachedhe bureaucracies ieach

region, requestinginformation aboutthree specific (but fictitious)

problems:

- The healthdepartment wasskedaboutreimbursemenprocedures for a
medical billincurredwhile the inquiremwas on vacatiombroad.

* The vocationaleducationdepartment wasskedabout job training facili-
ties for "a brotherjust finishingjunior high school.

+ The agriculture department wassked, orbehalf of "a farmefriend," for
information aboutoans and subsidigsr experimental crops.

Theinitial requests were made byail, and theeplies wereevaluated
for promptness, clarity, andomprehensiveness. i timely reply was
received,follow-up telephone calls anflvhennecessary) personglsits
were made. Ireither case, thquality andalacrity ofthe response was
evaluated.This experimenenabled us teonstruct ecomposite index of
the responsiveness of threenportant agenciescomparableacross all
twenty regions?® In the most efficient regions (Emilia-Romagna and
Valle d'Aosta), two of théhreeinquiriesreceivedthoroughreplies within
a week of ourinitial letter, and the third required single telephoneall.
In the least Hiicient regions Calabria,Campania, and Sardinia), none of
themailedinquiriesreceived anyeply at all, and two of the threequests
requiredmany weeks,severalphone calls, and personalisit to satisfy.

COHERENCE AND RELIABILITY OF THE
INDEX OF INSTITUTIONAL PERFORMANCE

Our list oftwelve indicators is intended teeflect thediversity ofthings
that modern governments do #mnd for their citizens. The differences in
performancelevels suggested by thesndicators are, imbsolute terms,
quiteremarkablecabinetsfive times moredurable in one region than an-
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other; budgets delayetby three weeks in oneegion, sevenmonths in
another; day care centers afanily clinics and agriculturaloans and
subsidizechousingmany timesmorecommon in one regiothan another
(despiteequalaccess tdunding); citizen inquiriesansweredpromptly in
someregions and not atll in others.

Even so, we begathis research skepticahat such independent indi-
cators of insitutional performancewould closely cohere,given mea-
surementrailties, differences irregional priorities,and themultiple in-
fluences on anysingle institutional activity. Forexample, although the
collapse of a regional cabinet maypically represeninstitutional insta-
bility, it mightalso becaused by the untiely death of a keyigure. Legis-
lative creativity might becompletely unconnectedwith administrative
follow-through, we easoned. Or perhap®meregions give special em-
phasis tohousing, whileothers devoteheir energies tagriculture. Per-
haps aregion's failure to build day caenters ofamily clinics reflects
ideological choice, not dministrative inefficiency. No single indicator
can capture all differencesn institutional successwith perfect fidelity,
and perhapsuccess along ondimension would be quite uncorrelated
with success alongthers.

Against this background, wevere gratified to discover (asshown in
Appendix C) a surprisingly high consistency among our twelve diverse
indicators ofinstitutional performancé Regions that havstable cabi-
nets, adopttheir budgets on timespendtheir appropriations aglanned,
and pioneer new legislation aréor the mostpart, the sameegionsthat
provide daycare centers anidmily clinics, develop comprehensiugban
planning, makdoans tofarmers, andanswer theimail promptly. On the
basis of these twelviadicators, we haveonstructed summary Index of
Institutional PerformanceTable 3.2displays theull list of indicators and
shows how each isorrelatedwith this summary index.

The intercorrelations among these measuoésinstitutional perfor-
mance are fafrom perfect Most regionsare better atsomethings than
they are at otherdnstitutional successgxamined microscopicallynust
be measuredlongmorethan one dimension. Bgndlarge, however, our
technique forcombining these diverseindicators intoa single index
reduces thédiosyncraticimpact ofany single measure More important,
as these data alseonfirm, someregions are high-ranked byirtually
every yardstick, whereasother regionsare unsuccessful by almostery
measure. Oucompositemeasure is botltomprehensive and internally
consistent.

How stable andeliable isthis assessment oveime? Is institutional
performance as we haveeasured iadurablefeature of theegional gov-
ernments, or doegions move randomly ugnd down the standingsom
year toyear?
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TABLE 3.2
Index of Institutional Performance,
1978-1985
Factor
Performance Indicator Loading
Reform legislation, 1978-1984 0.874
Day care centers, 1983 0.851
Housing and urban development, 1979-1987 0.807
Statistical and information services, 1981 0.797
Legislative innovation, 1978-1984 0.779
Cabinet stability, 1975-19852 0.681
Family clinics, 1978 0.640
Bureaucratic responsiveness, 1983 0.625
Industrial policy instruments, 1984 0.580
Budget promptness, 1979-1985* 0.577
Local health unit spending, 1983 0.545
Agricultural spending capacity, 1978-1980 0.468

2 Scoring for cabinet stability and budget promptness has been re-
versed from that described in the text, so that a high absolute score
corresponds to high performance.

In the earliest years of thiealian regional experiment, justafter the
completion of thefirst full legislature, wecarried out greliminary evalu-
ation of the success of each of thiteen "ordinary” regions® This pre-
liminary assessment wasased orperformanceindicators broadlycom-
parable to thoselescribed inthis chaper, but the underlyinglata were
drawn from the1970-1976period andthus did notoverlap with the data
we have beernassessing hereThe earlierassessment waalso not as
broad-gauged as that outlined in tloisapter; in particular, since the re-
gions had just opened fobusiness,measures of policy implementation
wereunavailable.

Figure 3.1, which compares theesults fromthese twoanalysesshows
a remarkablestability in relative success. For the most peggions that
had scoredwell in the earlierevaluation rank at the togf the later, diller
Index of Institutional Performanceand laggardsn the former were lag-
gards on the latter asell. A few exceptions tahis pattern stand out:
Lombardia, earlierrankednear the verytop, fell back a bit in theater
ratings, whereas Piedmomhade notablgains. Nevertheless, theverall
stability is striking. While this immobility might be disheartening to
lower-rankedgovernments, it isheoretically important anchethodologi-
cally reassuring. Differences institutional performance, asneasured
here, are reasonablyable andhusworth explaining.
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FIGURE 3.1
Institutional Performance, 1970-1976 and 1978-1985
For a list of the abbreviations of regional names used in all
scattergrams in this book, see Appendix D.
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Correlation: r = .78

INSTITUTIONAL PERFORMANCE AND
CONSTITUENCY EVALUATIONS

This summaryindex reflectsimportant, coherent diffeences in institu-
tional performance. But arthey consistentwith the evaluatios offered
by the institutions' protagonists andonstituents? Ddobjective" mea-
sures ofinstitutional performancecorrespond to theviews of Italians
about theirown regionalgovernments? Or are standardsjfmiging gov-
ernment so thoroughlidiosyncratic andpervaded by wltural relativism
that ourjudgments and thgidgmentsof Italian voters anccommunity
leaders aranrelated?®

This test is noeasy, forobserveravithin any sngle region arenot well
placed to makefine-grained comparisonswith other regional govern-
ments, nor ighereassurance thahhabitants othe variousregions have
similar standards or thresholds sétisfactior?’ On the otherhand, our
interviewsrevealed thabusinessmenmayors,union leadersjournalists,
and otherommunityleaders, and evenfair number obrdinarycitizens,
know muchabout thestrengths and weaknesseftheir own regional
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FIGURE 3.2
Institutional Performance (1978-1985) and
Citizen Satisfaction (1977-1988)
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Correlation: r = .84

government.Moreover, since thesgovernments are meant to tepre-
sentativeinstitutions, their constituentsviews have apecialstanding in
assessment dheir performance.

In fact, the hdex ofinstitutional Performance isemarkablyconsistent
with the appraisals offered by the regionaitentive public and by the
electorate as whole. Let usbegin byasking howordinaryltalians evalu-
atetheir regonal governments.

Six times betweeranuary1977 andDecemberl988, orroughly once
every twoyears, weaskedltalians, "How satisfied orunsatisfied are you
with the way in whichthis region isgoverned?"Although the sample
sizes in thesmaller regions were tagmall in any single survey favholly
reliable estimates obpinion, regional rankings weregenerally stable
from year to year, so the ssurveys can beombined toobtain a single,
muchmorereliable estimate otitizen satisfaction region byregion?

Thus we are ira position tocompare outobjective" assessment of the
performance of the regional governments with thews of their own
constituents.Figure 3.2shows theremarkably strong concordance be-
tween the two measure®Vith only one minor anomaly,involving the
"special” region of Trentino-Alto Adige, thecitizens ofltala/'s regions
completely concur wittour evaluation ofhosegovernments$’ Effective-
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ness and responsiveness—the tiumdamentalcriteria for democratic
government—turn out (deast in this case) to be closely associated with
one another. Regionaggovernmentghatenact inmvative legislation, im-
plement theirbudgets agplanned, build daycare centers,answer their
mail, and so on, armore popularwith their constituents thathosethat

do not?°

Institutional performance as weave measured ifs, in fact, the only
consistenpredictor of who issatisfied withregionalgovernment and who
is dissatisfied.Across oursix nationalsurveys,approval of theactivities
of the regionalgovernment isincorrelated withany of the standardsocio-
logical categories. The well educated do wiffer from the uneducated,
nor the wealthy from thepoor, nor city-dwellers fromrural folk, nor
farmers or housewives from businessmen or bhllar workers, nor men
from women, nor young fromld.** In otherwords, in theregions that are
relatively successful by outobjective” measurespeoplefrom all walks
of life are relatively satisfied,while in thelow-performanceregionsmost
people aralissatisfied.Thesegovernments apparenttiiffer less interms
of which particularinterests they see than in terms of howvell they
serve thecommoninterest.

Supporters of thgarty incontrol ofthe regionalgovernment, not sur-
prisingly, express moraatisfaction with its perfinance thamo support-
ersof the opposition. Partipyalty is alesspowerfuldeterminant of satis-
faction, however,than is thé'objective" performance of thgovernment.
Throughout our six surveyBetween 1977 and988, supportersof the
ruling party inlow-performance egions werdess satisfied with the per-
formance ofregional government tha were oppositionparty supporters
in high-performance regions. As FiguBe3 shows, an averag# 42 per-
cent ofgovernmentopponentsn high-performanceaegions were reason-
ably saisfied with the government'performance, aspposed toonly 33
percent ofgovernmentloyalists in low-performanceregions®? Control-
ling for performance, party loyalty makesdifference of about 14 per-
centagepoints in satifaction, whereas controlling for partpyalty, per-
formance makes difference ofabout 24 percentagpoints. In other
words, objective diffeences in perfonance are nearliwice as important
aspartisan loyalties imccounting fothe satisfaction oftalian voterswith
their regiondgovernments.

Yet anotherperspective on theperations of theegionalgovernments
comes from ourl982 nationwide survey ofcommunity leaders—that is,
provincial presidents, mayors ¢érge cities and smaltowns, bankers,
trade union leaders,journalists, andrepresentatives dhdustry, com-
merce, artisanry, agriculture and theooperativemovement.More than
half of theseleaders reportneetingregularly withregionalofficials, and
59 percent say that the regiorggdvernment has had'aery important” or
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FIGURE 3.3
Satisfaction with Regional Government,
by Government Performance and Party Support
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"ratherimportant”impact on the interests of the organization thegyre-
sent. Thus, most dhese merand womenhave direct,personalknowl-
edgefrom which to renderjudgmentsabout the performancef their re-
gional governments.

These community leaders deafegularly with their regional govern-
ment. Mayors seekapproval ofzoning ordinanceskarm leadersnquire
about irrigation projects Business people discuss regional economic
planning withregional officials Labor leadersonsultabout jdb training
programs.Thus wewere able teelicit detailedevaluations of thactivities
of the regionalinstitution fromthese men anevomen. Asdescribed in
Chapter 2, wdnquiredabout the accessibility eégionalofficials, about
the programmatidirections ofregionalpolicies, about thdeasibility of
particularregional projects,about thedispatch withwhich theregional
bureaucracyprocessedpecific casesabout coordinatio between the re-
gional andlocal governments, andbout thetechnicalqualifications and
conscientiousness oggional administrators. Mostommunity leaders
were very criticalabout theregion's inabilityto implementpolicies, al-
thoughthey weremore complimentary abouthe programmatichoices
and accessibility othe new government’

Judgmentsabout theseseveraldifferent aspects ofnstitutional perfor-
mance turned oub be ratherclosely intercorrelated, in theensethat any
given regional governmeriended to be ratedonsistently favorably (or
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TABLE 3.3
Community Leaders’ Evaluations of Regional Government, 1982

Aspects of Factor
Regional Government Activities® Loading
Feasibility of regional projects 0.735
Time required to process a case 0.714
Coordination with local government 0.700
Qualifications and diligence of personnel 0.697
Programmatic choices 0.676
Openness to consultation with your organization 0.657

# Summary Index based on responses to the following question: “How
satisfied are you with these six aspects of the activities of the regional
government in this region?”

consistentlyunfavorably) on all sixspecificaspects of govementalper-
formance. Thoseregions thatwerejudged to bemost creatie program-
matically were also said to actostpromptly andlisten mostcarefully.

We combined theindividual assessments into a single comprehensive
index of the community leaders'evaluations, a®utlined in Table 3.3.
Their responseprovide yet anothemeasure of thefficacy andefficiency

of the regionalgovernments.

The size of eachiegional sample ithis survey was quite small, averag-
ing only fifteen leaders peregion, so the re for anyspecific region
may be marred bysamplingerror®* It is neverthelessnstructive to com-
pare theseevaluations, @égion byregion, with our Index of Ingitutional
Performance Figure 3.4 showshat the two arejuite closelycorrelated,
particularly given thattenuating effects of themall samples. Our evalu-
ation of ingitutional performance generally conforms to jnegments of
people who dealith thesegovernmentdlay today?>*

The closecorrelationbetween ouimpersonal,”objective" assessment
of thesegovernments and the evaluation offelsdtheir own costituents
is not merely methodologicallgratifying. It alsounderlines the risks of
excessivecultural relativism, aswell as the perils of theso-called"re-
vealed preference" approach tgovernment outcomesthe assumption
thatpeople get th&ind of government that theyant. It issometimes said
that government in some parts of Italy—andniany other parts of the
world, for tha matter—is lethargicinefficient, andcorrupt "because the
people like it that wayhere." Figures3.2 and 3.4 are strong evidence to
the contrary. Atleast in taly, peopleeverywhererecognize thelistinc-
tion between good government abdd, usingessentially the same basic
standards oéfficiency, creativity, coherenceresponsiveness, and practi-
cal achievementThey like good government, ahthey dislike bad. This
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FIGURE 34
Institutional Performance (1978-1985) and
Community Leaders’ Satisfaction (1982)
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Community Leaders’ Satisfaction
Correlation: r = .66

Ordinary regions only: r = .77
Special regions only: r = .84
Special regions are shown in italics.

doesnotmean, ofcourse, thaeveryoneagrees on whgpolicy priorities
should be pursued or hothose policies should benplemented, that
there is"one bestway" to govern orthat government can beduced to
technigue. It doesnean that thalifferencebetween better andorse is
widely appreciated.

CONCLUSIONS

What have welearned fromthis chapter? Someegional governments
have been consistentlymore successfulthan others—moreefficient in
their internal operations, moreative in theimpolicy initiatives, more
effective inimplementingthose initiatives. Thesedifferences inperfor-
mance have been stable oweore thana decade. They akgidely recog-
nized byconstituents of theegionalgovernmentspoth ordinary citizens
andcommunityleaders.
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Someplaces are better governélslan others, everwhen thegovern-
ments involved have identical structures aglivalentlegal andfinan-
cial resourceg® Moreover, it is generainstitutional effectivenesshat
variesconsistently fronregion toregion, notmerelywhether onegovern-
ment has auperiorday-care prograrthis year or amore efficient budget
planner.

If this is so, then one of threosturgentpriorities of political scientists,
aswell as concerneditizens, should be tounderstandvhy. Doubtless,
certaininterests areserved by thectivities we have labeled poor perfor-
mance.Weakzoning, for example, may favor construction firms éaatl
developers.Nevertheless,better government—government thaerves
the interests of most of theeoplemost of the time—can bedéntified.
Some ofthese newinstitutions areworking well, while others arenot.
What explainghesedifferences ininstitutional performance? Thés the
guestion towhich we turn next.



CHAPTER 4

Explaining Institutional Performance

IT 1s BEsTtobegin gourney ofexplorationwith a map. Figure 4.1 shows
the level of institutional performance of each dfaly's twentyregions.
The moststriking feature othis map is the stronijorth-Southgradient.
Although thecorrelationbetween latitude anihstitutional performance is
not perfect, thenorthern regnal governments asgoup havebeen more
successful thaheir southern counterparts. To bere, this discovery is
not unexpected. In thevords of athousand traveloguesthe South is
different.”

We shall have occasioto return tothis conspicuous contrast between
North and South irChapters 5 and 6However, if our purpose is not
simply description, butinderstanding, this obsvation merelyreformu-
lates our problemWhat is it thatdifferentiates tk successfuregions in
the North from theunsuccessfubnes in theSouth, and thenorefrom the
less successful within eackection? Asadumbrated irfChapter 1we shall
concentraténere on twdroadpossibilities:

» Socioeconomignodernity, that is, theesults of the industrialevolution.
« "Civic community,"that is, patterns of civimvolvement andsocial soli-
darity.

Toward the end ofhis chapter we shalilso explore briefly several
otherplausibleexplanationswhich turn out to bdesspowerful.

SOCIOECONOMIC MODERNITY

The most importantsocial and economidevelopment inNestern society
in the lastseveralcenturies habeea theindustrial revolution adits after-
math, thatcolossalwatershed irhumanhistory that has fascinatesocial
theorists, Marxistsaand non-Marxistsalike, for more than one hundred
years. Vast populationsmovedfrom the land to théactory. Standards of
living increasedalmostbeyond belief. Classtructuresweretransformed.
Capital stocks,both physicaland human,deepened. Levelsf education
andstandards of public health rodeconomic andechnological capabili-
ties multiplied.

Political sociologists have long argudtiat the prospects forstable
democraticgovernmentdepend orthis @cial andeconomictransforma-
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FIGURE 4.1
Institutional Performance in the Italian Regions, 1978-1985
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tion. Empirically speaking, fewgeneralizations are mor@mly estab-
lished than thateffective democracy is correlatedith socioeconomic
modernizatiorl. Reviewing the incidence of successful democracies
around theworld, for example, KennettBollen and Roberfackman re-
port that "the level of economialevelopment has a pronouncefiect on
political democracy,even wha noneconomicfactors areconsidered.
. . . GNPis the dominant explanatory variablé Wealtheasesurdens,
both public and privateand facilitates socialaccommodationEducation
expands the number ¢fained professionals, as well as the sophistica-
tion of the citizenry. Economicgrowth expands theniddle class, long
thought to be théulwark of stable, effectivelemocracy.After examin-
ing the successes anthilures of urba governments aund the world,
Robert C.Fried andFrancine Raimovitz concludedthat "of all thetheo-
ries to explain theperformancedifferences, the mospowerful one is
modernization®

In Italy much of this transformation hascurredwithin the lastgenera-
tion, although ithad begun at the end of the laséntury. Change has
touched all parts of thgeninsula but, aur trip from postindustrial
Seveso topreindustrial Pietrapertosa reminded us, thorth is much
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FIGURE 4.2
Economic Modernity and Institutional Performance
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more advancethan the South. It is hard believethat thisstarkcontrast
in levels ofaffluence andconomicmodernity is not an important part of
the explanation—perhaps even the sebplanaton—for thedifferences
we have discovered ithe performance of regiongbvernments.

Figure4.2, which arrays thetalian regios according taheir degree of
economic modernity andinstitutional performance, illustrates both the
power and thdimitations of thisinterpretation of oupuzzle?

The wealthier,more moderrregions of theNorth (concentrated in the
upper rightquadrant ofFigure 4.2)have a headtart over theirpoorer
counterparts inmaterial anchumanresources. The&dvantage is symbol-
ized by theheadquarters of thespective regional govements.Contrast
the nondescripstructures on dustpiazzas in seard southern regions
with the thirty-story skyscraper in théeart ofMilan housing thd_ombar-
dia government, builoriginally for thePirelli multinationalcorporation.
Public healthofficers or publicworks managers imorthernregions can
call on the full resources of one of the maslvancedeconomies in the
world. Their southern counterparts face tdauntingproblems ofunder-
development with littldocal help. Take aingle but revealing example: in
the 1970sthere werehundreds of data-processingnis in Milan, but
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scarcely any in Potenz&egionaladministrators eeking helgn measur-
ing their problems omanaging theipersonnel arelearly better off in
Lombardiathan in Basilicata.

To be sure, it cannot benerely the fnancialresourcesavailable to the
regional governmentthat account for thélorth-Southdisparity in per-
formance. Funding for theegional governments igrovided by thecen-
tral authorities according to a redistributivieermula that favorspoorer
regions. Indeed, our surveyf institutional performance showed that
many of tle mog backwardregions hae morefunds available than they
havebeen able texpend.Figure 4.2,however, suggests that tHiscal
redistributionapparently cannotompensatdor the immensalifferences
in socioeconomic ahtechnologicalinfrastructure.

Yet the more closely onexamines the patteris Figure4.2, themore
evident are the limitations of this interpretation. Tiegionsappear di-
vided into twoquadrants, théaves and the have-nots, wigbvernments
in the latter regionglisplaying consistentlylower levels ofperformance.
The markeddifferences inperformancewithin ead quadrant,however,
are wholly inexplicable interms of economidlevelopment. Campania,
the regionaroundNaples, ismore advancedeconomicallythan Molise
and Basilicata, at the very bottom of the developmdrntaharchy, but the
two latter governments argisibly more effective thanCampania'sLom-
bardia, Piemonte, and Liguria—tlileree corners of the fameaddustrial
triangle of the North—are allealthier tharEmilia-Romagna antUmbria
(or at least theywere in theearly 1970s), but th latter twogovernments
were distinctly more successfulWealth andeconomicdevelopmentan-
not be the entire story.

Economic modernity is somehow asxiated with high-performance
public institutions—that much islear. What oursimple analysis so far
cannotreveal is whethemodernity is a cause of performanfmerhaps
oneamong severallwhethemerformance is perhaps #some way &ause
of modernity, whether both ar@fluenced by athird factor (® that the
association betweethe two is insomesensespurious), or whether the
link betweenmodernity and performance is even moognplex. Weshall
return tothose more complicated—and mon¢eresting—questionkater
in this chapter and in théollowing two chapters.

THE CIVIC COMMUNITY:
SOME THEORETICAL SPECULATIONS

In sixteenth-centuryrlorence,reflecting on the unstableistory of repub-
lican institutions inancienttimes as wellasin Renaissancétaly, Nicolo

Machiavelli andseveral of hiscontemporariesconcluded thatwhether
free institutions succeeded diailed depended otthe character of the citi-
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zens, or theifcivic virtue." According toa long-standinginterpretation

of Anglo-American politicalthought, this"republican" school of civic
humanists was subgquently vanquishebly Hobbesocke, and their lib-
eral successors. Whereas ttepublicans hagmphasize¢ommunity and
the obligationsof citizenship, liberals stressedndividualism and indi-
vidual rights® Far from presupposing avirtuous, public-spirited citi-
zenry, it wassaid, theU.S. Constitution,with its checks ad balances,
was designed byMadison and hidiberal colleagues precisely to make
democracy safe for thenvirtuous. As aguide tounderstandingnodern
democracycivic republicans wespasse.

In recentyears, however, eevisionist wave haswept acros#nglo-
American politicalphilosophy. "The most dramatic revision [of thkis-
tory of political thought] of the last 25years or so," reports aot-
uncritical Don Herzog, is'the discovery—andcelebration—ofcivic
humanism.? The revisionists argue that amportantrepublican orcom-
munitariantradition descendedrom the Greeks andVachiavelli through
seventeenth-centufgngland to theAmerican Founder¥ Far from exalt-
ing individualism, thenew republicangecall JohnWinthrop's ebquent,
communitarianadmonition to thecitizens of his"city set upon a hill":
"We mustdelight in each othemake others' conditions oown, rejoyce
together, mourn togethelabor and stfer together,alwa}/s havingoefore
our eyes oucommunity asnembers of the santeody."

The new republicantheorists have nogone unballenged. The de-
fenders ofclassical liberaindividualismargue that theotion of commu-
nity lauded by the ne republicans is ddangerous andnachronistic
ideal."? Remarkably, this wide-ranginghilosophicaldebate has so far
taken placealmostentirely without reference to systematempirical re-
search, whethewithin the Anglo-Americanworld or elsewhereNever-
theless, it contains theeeds for @heory ofeffective democratic govern-
ance: "As the proportion afonvirtuouscitizensincreasessignificantly,
the ability ofliberal societies tdunction successfully willprogressively
diminish."® We want to explore empirically whether tle success of a
democraticgovernment depends on tdegree tovhich its surroundings
approximate thédeal of a "civiccommunity.**

But what might this "civic community" mean inpracticalterms? Re-
flecting upon the work ofepublican theorists, we cdmgin by sorting out
some of thecentral themes ithe philosophical debate.

Civic Engagement
Citizenship ina civic community ismarked,first of all, by active partici-

pation in publicaffairs. "Interest inpublic issues andevotion to public
causes are the key signs of civictue," suggestdichael Walzer> To
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be sure, not allpolitical activity deserves the labé&Virtuous" or contrib-
utes to the commonweal. "steadyrecognition andpursuit of thepublic
good at theexpense of alpurely individual angrivate ends’seems close
to the coremeaning ofivic virtue *°

The dichotomy between self-interest and altruism easily be over-
drawn, for no mdal, and nosuccessfukociety, carrenounce the power-
ful motivation of self-interestCitizens in the civiccommunity are not
required to be altists. In thecivic community,however, citizens pursue
what Tocqueville termedself-interestproperly umerstood,'that is self-
interest defined irthe context ofbroaderpublic needsself-interesthat is
"enlightened'ratherthan "myopic," self-interest that iglive tothe inter-
ests ofotherst’

The absence of civiwirtue is exkemplified in the"amoralfamilism” that
EdwardBanfield reported as theominantethos inMontegrano, asmall
town not far from ourPietrapertosa!'Maximize the material, short-run
advantage of the nucleaarhily; assume that albthers will do like-
wise."® Participation in a civiccommunity ismore public-spirited than
that, moreoriented to sharethenefits. Citizens in a civiccommunity,
though not selfless saintggard thegpublic domain asnorethan abattle-
ground forpursuingpersonalinterest.

Political Equality

Citizenship inthe civiccommunityentails equal rightand obligations for
all. Such acommunity is boundogether byhorizontal relations ofeci-
procity andcooperation, not byertical relations ofuthority an depen-
dency. Citizensnteract aequals, not as patrons atléentsnor as gover-
nors andoetitioners. To be sure, not albssicakepublicantheorists were
democrats. Nor cam contemporancivic community forgo the advan-
tages of aivision of labor and theneed forpolitical leadership.Leaders
in such acommunity, however, must be, angiustconceivethemselves
to be responsible to their fellow citizens. Both absolute power and the
absence of power can berrupting, forboth instill asense ofrresponsi-
bility.*® The more that politics appoximates thedeal ofpolitical equal-
ity among citizensfollowing norms ofreciprocity and engagein self-
government, thenorecivic thatcommunity may besaid to be.

Solidarity, Trust, and Tolerance
Citizens in a civiccommunity, onmostaccounts, are morian merely

active, public-spirited, andqual. Virtuous citizens areelpful, respect-
ful, and trustful toward one another, even when thd¥fer on matters
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of substance. Theivic community is notlikely to be blandly conflict-
free, for itscitizens hae strongviews on publidssues, but they ateler-
ant of their opponentsThis is probably asclose as we can come to
that 'friendship’ which Aristotle thaight should character& relations
among members of thesame political community,” argues Michael
Walzer?® As GianfrancoPoggi has noted dfocqueville 'stheory ofdem-
ocratic governance;'Interpersonal trust iprobably themoral orientation
thatmost needs to beiffusedamong thepeople ifrepublicansociety is to
be maintained.®

Even seemingly'self-interested'transactiongake on adifferent char-
acterwhen they areembedded in social netwks that fostemutual trust,
aswe shall see imoredetail in Chapte6. Fabrics otrustenable the civic
communitymore easily tsurmount whaeconomistgall "opportunism,”
in which sharednterests areinrealizecbecausesachindividual, acting in
wary isolation, has aimcentive todefect fromcollective action?? A re-
view of communitydevelopment in Latin Americhighlights thesocial
importance of grass-ra@tcooperativeenterprises ah of episodes of po-
litical mobilization—even ifthey are unsuccessful immediate,instru-
mental terms—precisely because tbeir indirect effects of "dispelling
isolation and ratual distrust.®

Associations. Social Structures of Cooperation

The norms andvalues of thecivic community areembodied in, and re-
inforced by, distinctive cial structures and practice$he most relevant
socialtheorist heraemains Alexisde Tocqueville. Reflecting on the so-
cial conditionstha sustained'Democracy inAmerica,” Tocqueville at-
tributed greatimportance to théAmericans' propensityo form civil and
political organizations:

Americans of all ages, all stations lifie, and all types ofdisposition are
forever formingassociationsThere are not onlgommercial andndustrial
associations invhich alltake part, butothers of ghousandifferenttypes—
religious, moral,serious, fitile, verygeneral and veryimited, immensely
large and veryminute. . . .Thus themostdemocraticcountry in theworld
now is that in which men have in our tincarried to théhighest perfection the
art of pursuing incommon the objectef commondesires andave applied
this new technique to thgreatesnumber ofpurpose$?

Civil associationgontribute to theeffectiveness andtability of demo-
craticgovernment, it is arguedhoth becausef their "internal” effects on
individual members antiecause ofheir "external” effects on the wider
polity.

Internally, assciationsinstill in their memberdhabits ofcooperation,
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solidarity, and public-spiritednes§.ocqueville observedhat "feelings
and ideas areenewed, théneartenlarged, and thenderstandinglevel-
oped only by thereciprocal action of men oneupon another?® This
suggestion issupported byevidencefrom the Civic Culture surveys of
citizens infive countries,including Italy, showing thatnembers of asso-
ciations displayednore political sophisticationsocialtrust, political par-
ticipation, and'subjective civic competencé®Participation in civic or-
ganizationsinculcates skills otooperation as well aa senseof shared
responsibility forcollective endeavorsMoreover, whenindividuals be-
long to “"cross-cutting” groups with divergmals andmembers, their
attitudes will tend tanoderate as eesult of group interaction aratoss-
pressuresg’ Theseeffects, it isworth noting, do notequirethat the man-
ifest purpose of the associatidse political. Taking parin achoral sciety
or a bird-watching club carneachself-disciplineand an appreciation for
thejoys of successfutollaboratior?®

Externally, whattwentieth-centurypolitical scientistshave called "in-
terestarticulation” and"interestaggregation” are enhanced by a dense
network ofsecondaryassociations. In Tocqueville's words:

When some views represented by aassociation, imusttake clearer and
more precise shape. dbunts itssupporters anthvolves them ints cause;
these supporters get kmow one another, andumbers increase zeal. An
associationunites theenergies ofdivergent mindsand vigorously directs
themtoward a clearlyindicated goaf’

According to thisthesis, adense network ofecondaryassociations both
embodies andantributesto effective social @llaboration.Thus, contrary
to the fear of factionexpressedy thinkers likeJean-JacqueRousseau,
in a civic communityassociations dike-minded equals contribute to ef-
fective democraticgovernancé®

More recently, anindependent line afesearch haseinforced the view
that associationism is mecessary precondition feffective self-govern-
ment. Summarizingscores of casstudies of ThirdWorld development,
Milton Esman and NornraUphoff conclude thatocal associations are a
crucial ingredienin successfubtrategies ofural development:

A vigorousnetwork ofmembership organizations is essential to any serious
effort to overcome masgovertyunder the conditiosithat ardlikely to prevail

in most developingcountries forthe predictablefuture. . . .While other
components—infrastructure investmenssipportive publigoolicies, appro-
priatetechnologies, andureaucratic antharketinstitutions—are necessatry,
we cannot visualize angtrategy of rurabevelopmentombininggrowth in
productivity with broad disribution of benefitsin which participatorylocal
organizations are not prominetit.
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Unhappily from the point of view ofsocial engineering, Esman and Up-
hoff find thatlocal organizationsimplanted" fromthe outside have ligh
failure rate. The most successfidcal organizationsrepresent indige-
nous, participatoryinitiatives in relatively cohesivelocal communities®

Although Esman andJphoff do notsay so explicitly, their conclusions
are quite consistentvith Banfield's interpretation of lie in Montegrano,
"the extreme poverty andbackwardness oivhich is to be explained
largely (but not entirelyby the inability ofthe villagers to actogether for
their common good or, indeed, for any etrdnscending thémmediate
material interest of thenuclear family.®® Banfield's critics have dis-
agreedwith his attribution of this behavior to atethos,” butthey have
not dissented from hislescription of tk absence afollaboration in Mon-
tegrano, tk striking lack of "deliberateconcerted action” tamprove
communityconditions®

Both defenders andritics of civicrepublicanism havenadeintriguing
philosophicalpoints. Wewish to confront the questiothat has so far
remainedunaddressed in argmpirical way: Isthere any connection be-
tween the"civic-ness" of acommunity and the quality of igovernance?

THE CIVIC COMMUNITY: TESTING THE THEORY

Lacking detailed ethnographic accounts dfundreds of communities
throughou the regions oftaly, how can weassess the degree waich
social andpolitical life in each ofthose regions approximates tideal of

a civic community? Whasystematicevidence is there on patterns of so-
cial solidarity an civic participation? Weshall here presemvidence on
four indicators of the'civic-ness" ofregional life—two that corespond
directly to Tocqueville'sbroad conception of what weave termed the
civic community, and two thatrefer more immediately to political
behavior.

One key indicator of cig sociability must be theibrancy ofassocia-
tional life. Fortunately, a ensus of allassociations intaly, local aswell
as national, enables us tepecify precisely the amber of amateusoccer
clubs, choral societieshiking clubs bird-watchinggroups, literarycir-
cles, hunters'associationslions Clubs, and thdike in eachcommunity
and region oftaly.* The primary spheres ofctivity of these recreational
andcultural associations arshown inTable4.1.

Leavingaside labounions for the momensportsclubs are by far the
most common sort ofecondary association amotiglians, butother
types of cultural andeisure activities aralso prominent. Standardized
for populationdifferences,thesedata show that in the efflorescence of
their associationalife, someregions of Italy rival Tocqueville's America
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TABLE 4.1
Local Associations in Italy: Spheres of Activity

Percentage of

Sphere of Activity Associations
Sports clubs 73
Other associations 27
Of which:
Leisure time 42
Cultural and scientific activities 21
Music and theater 19
Technical or economic 4
Health and social services 4
Other 10

Source: Le Associazioni Italiane, ed. Alberto Mortara
(Milan: Franco Angeli, 1985), p. 57.

of congenital’joiners," whereas thénhabitants obtherregions are accu-
rately typified by the isolated and symscious "amoral familists" of
Banfield's Montegrano. Inltaly's twentyregions, the density afports
clubs ranges from onelub for every 377 residents iWalle d'Aosta and
549in Trentino-Alto Adige to oneclub forevery 1847 regents in Puglia.
The figures forassociations othehan sportsclubs range from1050 in-
habitants pegroup in Trentino-Alb Adige and 2117 irviguria to 13,100
inhabitants per group in Sardinidhese are oufirst clues as to which
regions most cleely approximate thédeal of thecivic community?3®

Tocqueville also ¢ressal the connection irmodern societybetween
civic vitality, associations, ankbcal newspapers:

When nofirm andlasting ties any longarmite men, iis impossible toobtain

the cooperation of any greatimber of thermunless you capersuade every
man whose help is required that$@ves hiprivate interests byoluntarily
uniting hisefforts tothose of all the others. That cannot be dbabitually
andconvenientlywithout thehelp of a newspaper. Only a newspaper can put
the samethought at the sanmt@ne before ahousandeaders. . . Sohardly

any democratic association can carry without anewspape?’

In the contemporarworld, other mass media also serve thection of
town crier, butparticularly intoday's Italy,newspapers remain the me-
dium with the boadest coverage abmmunity affairs. Newspaperead-
ersarebetter informedhan noneaders anthusbetter equippetb partic-
ipate incivic deliberations.Similarly, newspaper readership is a mark of
citizen interest incommunity affairs.

The incidence of newspapeeadership variewidely across the lItalian
regions®® In 1975, thefraction of householdi® which atleast one mem-
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ber reada daily newspaperanged from 8(ercent inLiguria to 35per-
cent in Molise.This, then, is thesecondelement in ouassessment of the
degree tavhich political andsocial life in Italy's regions approximates a
civic community.

One standard measure mblitical participation iselectoral turnout.
Turnout in Italiangeneralelections, however, imarred as aneasure of
civic involvement forseveral reasons;

« Until recentlyltalian lawrequired allcitizens tovote ingeneralelections,
and althoughenforcement of this law wasneven, itpresumably brought
manypeople to the poll&zhose motivatiorwasscarcely "civic."

» Partyorganizations have ambvious incentive tanfluenceelections, and
thuselectoralturnout pesumably varies wlitparty organizational strength
andactivity, independently of theoters' own civic engagement.

* In manyparts of thepeninsulawherepatron-client networks arampant,
voting in general electiongepresents astraightforwardquid pro quo
for immediate, personal patronagbenefits, hardly a mark of'civic"
involvement.

Since 1974, however, a previouslynusedconstitutionalprovision for
national referenda haseenrepeatedly employed to resolvenéde range
of controversiaissues. Some tfiesedeliberations, like the 197ote on
the legalization of divorcearoused deeply heleligiousbeliefs. Others,
like the 1985 referendum orescalator clauses imational wagecontracts,
affected thepocketbooks of many voterand engaged classleavages.
Still others, like the 1981vote onanti-terrorismlaws or the1987 vote on
nuclearpower, triggeredcross-cutting,"new politics" alignments.Each
referendum inviteccitizens to &presstheir views on amajor issue of
public policy.

Turnout inthese referenda has besignificantly lower than ingeneral
elections, no doubtbecause of the absce of the "uncivic'motivations
enumeratedabove. Electoral turnout in recent decades has averaged
above 90 percent, whereasrnout in successivaeferenda has dropped
steadily from 86 percent in thefirst referendum in1974 to 64 prcent in
the latestreferendum in1987. Asltaly's leading student of referenda
turnout hasobserved, "Those whuse the vote as an occasion for ‘ex-
change' havecant motivation to go to theolls when theelection (as in
the case of the refendum)does not offer thepossibility of obtaining
immediate, personalbenefits.®® The primary motivation of the referen-
dumvoter is concern fopublic issuesperhaps enhanced lakeener than
average sensef civic duty, sothat turnout for reerenda offers aela-
tively "clean" measure ofivic involvement.

Regionaldifferences in turnout in theuccessiveeferendahave been
strong and stablegven as thenationwide averageshave diminished.
Turnout in fivekey referenda betweet974 and 1987 fowhich region-
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TABLE 4.2
Index of Referenda Turnout, 1974-1987

Factor
Year Subject Matter Loading
1974 Divorce legalization 0.990
1978 Public financing of parties 0.988
1981 Public security and anti-terrorism 0.996
1985 Wage escalator clauses 0.991
1987 Nuclear power 0.976

by-region returnsreavailableaveraged 89 percent Emilia-Romagna,
ascontrastedvith 60 percent inCalabria.Moreover, the regionalanking
with respect tdurnout has been virtualigenticalacross thevhole range
of issues: divorcg1974), publicfinancing ofparties (1978), terrorism
and public security (1981), wage escalator claused86), and nuclear
power (1987).In short, citizens irsome parts oftaly choose to be ac-
tively involved in publicdeliberations on a widspectrum ofpublic is-
sues, whereas theiounterparts elsewhere remalisengaged. As our
third indicator of civicinvolvement, therefore, we have constructed a
summary indicator dfurnout infive of thesereferenda(see Tablet.2)*°

Although turnoutitself in general elections isot a good measure of
citizen motivation, onespecialfeature of the Italiarballot doesprovide
important information orregional political practices. Allvoters in na-
tional electionsmustchoose asingle partylist, and legislativeseats are
allocated tparties by proportionakpresentation. laddition, however,
voterscan, if theywish, indicate a preferencior a particular candidate
from the party list they havehosen.Nationally speaking, only a minority
of votersexercise this "preferencste,” but inareaswhere party labels
arelargely a covefor patron-clieninetworks,thesepreferencesotes are
eagerly solicited by contendingfactions. Insuch areas, the preference
vote becomesssential to thpatron-clienexchangeelationship.

The incidence ofpreference voting has lonigeen acknowledged by
students of Italiapolitics as a reliald indicator opersonalism, factional-
ism, and patron-client politics, and we shsHortly presentadditional
confirmation of this interpretatiofl.In that sense, preferene®ting can
be taken as anndicator for theabsence of aivic community. Regional
differences in thause of the preferenceote havebeenhighly stable for
decadesranging from 17percent inEmilia-Romagna and ambardia to
50 percent inCampania ath Calabria.Table 4.3summarizes a composite
index of preferencevoting in six nationalelections from 1953 to 1979,
which serves as thiourth element in ourealuation of thé'civic-ness" of
the Italian regions*
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TABLE 4.3
Index of Preference Voting, 1953-1979
Factor
Year of Election Loading
Preference voting, 1953 0.971
Preference voting, 1958 0.982
Preference voting, 1963 0.984
Preference voting, 1972 0.982
Preference voting, 1976 0.970
Preference voting, 1979 0.978

If our analysis of themotivations andpolitical realitiesthat underlie
referendaurnout andoreferencevoting is correct, then the two should be
negativelycorrelated—oneeflecting thepolitics of issuesthe other, the
politics ofpatronage. Figure 4.3 showsat this isso. Citizens insome
regiongturn out inlargenumbers taleclareheirviews on avide range of
public questions, buforgo the use opersonalized preferenceotes in

FIGURE 4.3
Referenda Turnout and Preference Voting
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TABLE 4.4
The Civic Community Index

Factor
Component Measure Loading
Preference voting, 1953-1979 -0.947
Referendum turnout, 1974—1987 0.944
Newspaper readership, 1975 0.893
Scarcity of sports and cultural associations, 1981 —0.891*

? As indicated in the text, this variable is scored so that a higher number
corresponds to a Jower density of associations.

Intercorrelations (r) among Components
of the Civic Community Index

Prefv Refrn Newsp Assns
PrefV 1.00 -0.91 -0.77 0.82
Refrn -0.91 1.00 0.79 -0.76
Newsp —0.77 0.79 1.00 —0.73
Assns 0.82 -0.76 -0.73 1.00

Note: All of the above correlations are statistically significant at the
.001 level or better.

generalelections.Elsewhere, citizens aenmeshed in patron-client net-
works. Theytypically pass up thehance to express apinion on public
issues since forthem theballot is essentially a token @xchange in an
immediate,highly personalizedelationship of dependency.

Both groups are, isomesense, "participating ipolitics.” It is not so
much the quantity of participation as thequality that differs between
them. Thecharacter oparticipationvariesbecause th@ature ofpolitics
is quite different in the twoareas. Politicabehavior in sme regionspre-
sumesthat politics is aboutcollective deliberation omublic issues. By
contrast,politics elsewhere i®rganized hierarchically and focused more
narrowly on personaladvantage.Why theseregional differencesexist,
andwhat consequencethey have for regioiggovernance, are questions
to which we shall shortlyturn.

As our imageof the civic communitypresumes, ouiour indicators are
in fact highly correlated, in the sense that regiamish high turnout for
referenda and @ use of the personal preference ballot ar¢ually the
same rempns with a closelywoven fabricof civic associations and lgh
incidence of newspaper readershponsequently, wean conveniently
combine thefour into a #ngle Civic Community Index, aswnmarized
in Table4.4. Any d$ngle indicator of"civic-ness"might be misleading,
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FIGURE 4.4
The Civic Community in the Italian Regions
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of course, but this ampositeindex reflects anmportant andcoherent
syndrome.

Figure4.4, in turn,charts thelevels of "civic-ness" of each dfaly's
twenty regions. In the most civic regions, suchEasilia-Romagnacgiti-
zens are activelyinvolved in all sorts of local associations—literary
guilds, local bands,hunting clubs, cooperatives and so on. Thégllow
civic affairs avidly in thelocal press, and they engage politics out of
programmatic conviction. By contrast, in theastcivic regions, such as
Calabria,voters arebrought to the polls rnidy issues, buby hierarchical
patron-clientnetworks. Anabsence of civic associations angaacity of
local media in these l&dr regions mearthat citizensthere are rarely
drawninto community affairs.

Public life is very different inthese twosorts ofcommunities. When
two citizensmeet on the street inc@vic region, both of them are likely to
haveseen anewspaper atomethat day; when tw@eople in a lessivic
region meet, probablyneitherof them has.More than half of the citizens
in the civic regions havaevercast goreference ballot itheir lives;more
than half of the voters in thdess civic regions say thewlwayshave?
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FIGURE 4.5
The Civic Community and Institutional Performance
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Membershipin sportsclubs, cultural andecreationabroups, community
and social actionorganizations, educational agduth groups, and so on
is roughly twice ascommon in the mostivic regions as in the least civic
regions*

Even a casualcomparison of Figure 4.4vith Figure 4.1l indicates a
remarkable concordandsetween theperformance of aegional govern-
ment and thedegree towhich social andpolitical life in that region ap-
proximates thedeal of acivic community. Thestrength ofthis relation-
ship appearswith stark clarity in Figuret.5. Not onlydoes'civic-ness"
distinguish thehigh performanceegions in the uppeight-handguadrant
from the laggardé the lowerleft-hand quadrant, bgven the moresub-
tle differences irperformancewithin ead quadrant arelosely tied to our
measure otommunitylife.*® In this respect, theredictive power of the
civic community isgreaterthan thepower of economidevelopment, as
summarized irFigure4.2. Themorecivic a region, themoreeffective its
government.

So strongis this relationship that when we take thavic-ness" of a
region into account, therelationship we previouslypbservedbetween
economic development andstitutional performance entirelyanishes'®
In otherwords, economically advancekgions appear tbave more suc-
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cessfulregional governmentsnerely because thellappen to be more
civic. To besure, the linkbetween the civicommunity andeconomic
development igtself interesting andmportant, and weshall payclose
attention to thatink in Chapters 5 and 6. For tmeoment, it isenough to
recognize that the performance of a regional governmesbrisehow
very closely related tthe civic character oocial andpolitical life within
the region. Regions with mamgyvic associationsmany newspapeaead-
ers, manyissue-oriented voters, aridw patron-client networkseem to
nourish more effective govemments. What's swspecial about these
communities?

SOCIAL AND POLITICAL LIFE IN THE CIVIC COMMUNITY

Life in acivic community is in manyespectfundamentallydistinctive.
We candeepen ouunderstanding of theocial andpolitical implications
of "civic-ness" by dawing on oursurveys ofregional politicians, com-
munity leaders, anthe mass public.

Considerfirst someindependenevidence in support of owassertion
that politicalinvolvement inlesscivic regions isimpelled andconstrained
by personalistic,patron-clientnetworks, rather than by programmatic
commitments on public issues. Our 1982 nationvdgdmple ofcommu-
nity leaders was askedhether they wouldlescribe politicalife in their
respective regionss relatively "programmatic” orrelatively "clientel-
istic." The fraction of respondentsdescribing politics intheir region
as clientelistic ranged from 85 percerit Molise to 14 percent in Friuli-
VeneziaGiulia. Figure 4.6 showshattheseself-descriptions ofegional
politics are veryclosely correlatedwith our Civic Communitylndex (par-
ticularly if onebears in mid the statisticahttenuatiorproduced by very
small samples and¢onsequent samplingrror). Regions where citizens
use personal preference votes, but do not votefegrenda, do not join
civic associations, and do notad newspapers are thsameregions
whoseleaders describtheir regional politics aglientelistic, rather than
programmatic.

Evidence fromboth citizens ad politicianshelps us tracéhe incidence
of personalized patronage politidSitizens in thdess civic regionseport
much more frequentpersonakontactwith their representatives than in the
civic north?’ Moreover, theseontactsinvolve primarily personalmat-
ters, rather thamroaderpublic issues. In ouf988 survey, 2@ercent of
voters in theleast civic regions acknowledgedthat they occasionally
"seekpersonal help about licensgabs, and so ofrom a politician," as
contrastedvith only 5 percent of the voters in the most civegions. This
"particularizedcontacting” isnotpredicted by the demographic character-
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FIGURE 4.6
“Clientelism” and the Civic Community
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FIGURE 4.7
“Particularized Contacting” and the Civic Community
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istics normallyassociatedvith political participation, suctas education,
socialclass, incomepolitical interest,partisanship, oage, but it is much
more common inall social categories in lessivic regions.This form of
part4igipation seems to depend less @rho you are than onwhereyou
are.

Evidencefrom our surveys ofegional councilors isvholly consistent
with this picture. Weasked eacltouncilor howmany citizens had ap-
proached him in therevious week and for whatasons. The resulfsom
all four waves of interviews were virtually identical. Councilors in
Emilia-Romagna, the mosgtivic of regions,reported seeingewer than
twenty constituents in araverageweek, ascomparedwith fifty-five to
sixty contacts pewveek forcouncilors in thdeast civicregions. (Figure
4.7 shows the resultior all six regions.)

In the lesscivic regions,theseencounters overwhelminglyvolve re-
quests for jobs angatronage whereas Emilians areore likely to be
contacted about policy degislation. Theaverage councilor in Puglia or
Basilicata getsoughly eight toten requestsvery day for jobs and other
favors, compared tabout onesuch request a dag Emilia-Romagna. On
the other hand, theEmilian councilor alsoreports about oneitizen in-
quiry a day onsomepublic issue, the sort dbpic virtually never raised
with acouncilor in Puglia oBasilicata. In shortgitizens incivic regions
contact theirepresentatives much lesften, and whenhey do, they are
morelikely to talk about policythan patronage.

Our exploration othe distinctive éatures otivic andlesscivic com-
munities so far hasoncentrated on thieehavior of ordinary citizens, but
there are also revealirifferences in theharacter of political elites in the
two typesof region. Politics inless civic regions, as we have seen, is
marked by vertical relations afuthority and dependency, asbodied in
patron-clientnetworks. Blitics in thoseregions is, in afundamental
sensemoreelitist. Authorityrelations in the politicaphereclosely mir-
ror authorityrelations in the widesocial setting?®

It is not surprising, therefore, todiscoverthat political leaders in the
lesscivic regions aredrawn from anarrowerslice of the social lerarchy.
Educationallevels among ordinargitizens in theless civic Souh are
faintly lower than in the North; in 1971 only 2.6 percent of southern resi-
dentswere university graduates, asontrasted to 2.9 percent of northern
residents. Amongegional politicalelites, howevergducational levels
are significantly higherin the South. All but 13ercent othe councilors
in Puglia andBasilicatahave a universityeducation, as copared to 33-
40 percent inthe northern, more civic regions. Inotherwords, the re-
gional elite in thdess civic regions isdrawnalmostentirelyfrom themost
privileged portion of thepopulation,whereas aignificant number of po-
litical leaders in the moreivic regionscome from more modestback-
grounds:®
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Political leaders irthe civic regions are moenthusiasticsupporters of
political equality than theicounterparts ifesscivic regions. From our
first encounters witlthe newlyelected egionalcouncilors in1970, those
in the morecivic regions, suclasEmilia-Romagna antombardia, have
beenconsistentlymore sympathetic to thélea ofpopularparticipation in
regional affairs, whereas thdeaders in thdesscivic regionshave been
moreskeptical*

In those earlyears,political leaders in the moreivic regions lauded
the regional reform aan opportunity toenlargegrass-rootglemocracy in
Italy, butleaders in the lessivic regionswere perplexed by thigopulist,
"power to the people'hetoric. As the newnstitutionmatured during the
1970s and thenitial euphoriafaded, regional leadersthroughout Italy
who had once expressedspirations fodirect democracypecame more
circumspect.Efforts to encourage greatgropularinvolvement in the re-
gional governmentvaned, andattentioneverywhere shifted instead to
administrative efficiency and effectiveness. Nevertheless,clear differ-
ences insympathy forpolitical equality persistedamong theleaders of
different regions.

Some ofthesedifferences inoutlook arecaptured by foutragree-dis-
agree"items thatwe posed taregional councilors ireach of our fousur-
veys from 1970 tal988, which wehavecombinedinto a single Index of
Support for PoliticalEquality. Councilors whoscorehigh on thisindex
areavowedegalitarians Conversely, lowscorers on thindex of Support
for Political Equality expressskepticismabout the wisdonof the ordinary
citizen andsometimes evehave doubts aboutniversalsuffrage. They
stressthe desirability of strong leadership,especially from traditional
elites.

Figure 4.8 shows the shadfferences insupport forpolitical equality
across the sixegional elitesmirroring almostperfectly the"civic-ness"
of the regionalcommunity. Where associationisrfiourishes,where citi-
zens attend teommunity affairs andiote forissues, nopatrons,there
too we find leaders whbelieve indemocracy,not social andpolitical
hierarchy.

These regionatlifferences in authority patterns hafiad a powsdul
and enduringimpact on popular attitudeward thevery structure of
Italian gowernment. Two striking illustrations dhis fact, nearly half a
century apart, arprovided by thel946 balloting on whether to retain the
Italian monarchy and 4991 referendum orelectoral reérm, a far-reach-
ing package of proposals designed itdibit "vote-buying” andother
forms of paton-clientelism. As shown ifigures 4.9 and.10, themore
civic the social andpolitical life of aregion in the1970s, the morékely
it was to have voted fdhe republic an@gainst thenonarchythirty years
earlier, and the morkkely it was to supportegalitarianelectoral reform



FIGURE 4.8
Leaders’ Support for Political Equality and the Civic Community
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Index of Support for Palitical Equality

1. Peopleshould bepermitted to voteven if theycannot do so
intelligently.

2. *Few people really knowvhat is in their besnterests in the long
run.

3. *Certainpeople ardetter qualified tdeadthis countrybecause of
their traditions andamily background.

4. *It will always benecessary thave a few strong, abiedividuals
who know how to take charge.

* Scoring on thes items igeversed.



104 CHAPTERFOUR

FIGURE 4.9
The Civic Community and Republicanism, 1946
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*Percentage of electorate voting against the monarchy in 1946.

more than adecade laterCitizens in the more civic ggons, like their
leaders, have a pervasidistaste fohierarchicalauthoritypatterns.

In short, civics is abowgquality aswvell asengagement. It is impossible
to sort out thecomplex causatonnections that underlibesepatterns of
elite-masslinkages. It isfruitless to ask which came first—the leaders'
commitment to equality or theitizens' commitment tengagement. We
cannot say iwhatmeasure théeaders arsimply responding téhe com-
petence and civienthusiasm (or lack of it) dheir constituents, and in
what measure civicengagement by citizens has beaefiuenced by the
readiness (oreluctance) otlites to tolerateequality andencourage par-
ticipation. Elite and massattitudes are in fact tweides of asingle coin,
boundtogether in anutually reinforcingequilibrium.

In Chapter 5 we shafiresentevidencethatthesedistinctive elite-mass
linkageshaveevolved over avery longtime. Underthesecircumstances,
it would besurprising ifelite andmass attitudes were nobngruent. A
situation of authoritarianelites andassertive massesannot be a stable
equilibrium, and gattern of obeisarleaders andomplaisant followers
is hardly morepermanent. The mordable syndromes of elite-madmk-
agesthat we have actuallfound deepen ouunderstanding of the dynam-
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FIGURE 4.10
The Civic Community and Electoral Reformism, 1991
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*Percentage of electorate voting for electoral reform in 1991.

ics of politics in civic andesscivic regions.The effectiveness afegional
government isclosely tied to thedegree towhich authority andsocial
interchange in the life dhe region is organizeldorizontally or hierarchi-
cally. Equality is aressentiafeature ofthe civic community®?

Political leaders ircivic regions arealso readieto compromisethan
their counterparts in lessvic regions. As weshall shortlysee,there is no
evidence at all that politics in civic regions is dags subject toconflict
and controversy, buteaders there are readigr resolve theirconflicts.
Civic regions areharacterized, not by absence gbartisanship, but by
an openness opartisanship.This important contrast between civic and
less civic politics is reflected ifFigure4.11, which reports the responses
of councilors in oufour surveysover two decades to thelfmwing propo-
sition: "To compromise withone'spolitical opponents islangerous be-
cause that normallieads to thébetrayal ofone's ownside." Of political
leaders inthe mostcivic region, aly 19 percentagreed—less thmhalf
the rate amongpoliticians in theleast civicregions. Politicians in civic
regions do not deny the reality obnflicting interests, buthey are un-
afraid ofcreative compromis®. This, too, ispat of the tapestry of the
civic community thathelpsexplain whygovernmenthere works better.
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FIGURE 4.11
Leaders’ Fear of Compromise and the Civic Community
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The civiccommunity isdefinedoperationally, in part, bthe density of
local cultural andrecreational association&xcluded bythat definition,
however, are tlee important affiliations for mary Italians—unions, the
Church, andpolitical parties. Thecivic contextturns out to have distinc-
tive effects onmembership inhese threelifferent sorts of orgaizations.

Unions

In many countries (particularlythose with "closed shop" provisions),
union membership is essentiallgvoluntary, and thus hdgtle civic sig-
nificance. In taly, however,union membership izoluntary andsignifies
much more than merely holding aparticularjob.>* The ideological frag-
mentation of tk Italian labormovementoffers awide choice ofpolitical
affiliations—Communist,Catholic, neo-Fascist,socialist, andnone-of-
the-above. Whitecollar andagricultural unions are morémportant in
Italy than inmanyothercountries, expandinfyrther theopportunities for
membership.Salvatore Coi concludasat "political motivation anddeo-
logical tradition" ae moreimportant thareconomicstructure in determin-
ing union membership inltaly.”> As a result, unionmembership has
greater civicsignificance in taly than itmight elsewhere.

Union membership isnuchmore common in the morvic regions. In
fact, union membership ieoughly twice as high in theore civicregions,
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controlling for the respondent'sccupation:Amongblue-collar workers,
among farmers, among professionals,among self-employed business-
men, and so onmembership inunions isconsistently higher in the more
civic regions. Bycontrast, uniormembership is unrelateid education,
age, andirbanization, and the diffences bysocialclass ardess than one
might expect. Union membership isalmost ascommon amongrofes-
sionals andexecutives in civigegions as amonmanualworkers inless
civic regions® The civic context is almost as important ascioecon-
omic status in accounting farnion membership inthly. In the civic re-
gions, solidarity in the workplace is padf a largersyndrome ofsocial
solidarity >’

The Church and Religiosity

Organized religion, aeast in Catholictaly, is analternative to the civic
community, not a part of itThroughout Italian hi®ry, thepresence of
the Papacy in Rome has hadpawerful effect on th Italian Church and
its relationshipwith civic life. For morethan thirty years after Unifica-
tion, the Papalnon expediforbade all Catholic§rom taking part in na-
tional political life, although afteWorld War Il the Church became a
senior paner of theChristian Democraticparty. Despite thereforms of
the SecondVvatican Council and #aflowering of many divergentdeolog-
ical tendencies among thiaithful, the Italian Churchretains much of the
heritage of theCounter-Reformation, including amphasis on theccle-
siasticalhierarchy and the traditionairtues ofobedience and acceptance
of one'sstation inlife.*® Vertical bonds ofwuthority aremore characteris-
tic of the Italian Churd thanhorizontal bonds dfellowship.

At the regionalevel, allmanifestations afeligiosity ard clericalism—
attendance dtlass,religious (asopposed taivil) marriages,rejection of
divorce, expressions of religiouglentity in suveys—are negativelgor-
relatedwith civic engagement(Figure 4.12 summarizebis pattern.) At
the individual level, too,religious sentimentand civicengagemenseem
to be mutuallyincompatible. Othoseltalians whoattend Massnorethan
once aweek, 52percent say they rarely reachewspaper and 51 percent
say they never discuspolitics; among theiravowedly irreligious com-
patriots, the equivalerfigures are 13ercent andl7 percent® Church-
goersexpressgreatercontentmentith life and with theexisting political
regimethan otheidtalians. Theyseem moreconcerned about the city of
God than the city of man.

In the first two decadesafterWorld War Il, many Italians joined Catho-
lic Action, afederation of Catholic layssociationsgeinvigorated by the
Church as it sought tetay in tune witmewly democraticltaly. Thelarg-
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FIGURE 4.12
Clericalism and the Civic Community
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Note: Clericalism is acomposite factor-scoii@dex, based on théllowing eight

indicators:

Component measure Loading
Churchmarriage rate1976 0.952
Divorce rate, 1986 -0.915
Churchmarriage rate, 1986 0.862
Anti-Divorce Referendum, 1974 0.842
Divorce rate1973 -0.796
Survey: "Are you aeligiousperson?" 0.792
Survey: "How often do youattendChurch?" 0.783
Survey: "Is religionmportant to you?" 0.767

est mass organization in Italy at th&éitne, Catholic Actionat its peak
enrolled nearly atenth of all Italianmen, women, andahildren in its
network ofcultural, recreational, an@&ducationalactivities. This mem-
bership had aegional distribution almost thereverseof that depicted
for clericalism in Figure4.12. Catholic Action was twoor threetimes
stronger in thenorthern, civic, more association-prongegions of the
North than in theless civic areas dhe Mezzogiorno. Irthatgeographic
senseCatholic Actionrepresented thiivic" face of Italian Catholicism.
In the 1960s,however, with theapid seculdezation of Italiansociety and
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turmoil within the Church following theSecondVvatican @uncil, Catho-
lic Action collapsedcatastrophicallyjosing two-thirds of itsmembers in
just five years and leavingardly atrace by the period of owstudy® In

today's Italy, as in thétaly of Machiavelli'scivic humanists, theivic

community is asecularcommunity.

Parties

Italian political parties have ably adapted to thecontrasting contexts
within which theyoperate uncivic aswell as civic. As a resultitizens of
lesscivic regions ar@asengaged iparty politics and asnterested irpoli-
tics ascitizens ofmore civic regions* Membership in politicaparties is
virtually ascommon in thdeastcivic regions as ithe mog civic. Voters
in lesscivic regions are as likely to feelose to garty asthose inmore
civic regions.They talk politics aoften ascitizens in civic regions, and
as we have seen, they aractually much ma likely to have personal
contactswith political leaders.Citizens of the lessivic regions are not
lesspartisan or'political."®?

Party membership angolitical involvement,however, have distinc-
tive meaning in thdesscivic regions. It wagbove all inthe Mezzogiorno
that the"PNF" printed on partycards in the Fascist era wasntmonly
said tostand not forPartito Nazionale Fascistg§National FascistParty],
but per necessita familiar§'for family necessity"]. Winning favor from
the powerful remains more important iless civic regions."Connections”
arecrucial tosurvival here, and theonnectionghat workbest ae vertical
ones of dependence and dominiather than horizontabnes of collabo-
ration and solidarityAs SidneyTarrow describes thenpoverished, un-
civic Mezzogiorno: "Politicalcapacity in southerttaly is highly devel-
oped.. . .[Theindividual] is at once both highlgolitical andresistant to
horizontal secondargssociation. In this sense, all Isiacialrelations are
'political."®® Political parties are saliemirganizationally even in thiess
civic regions,despite thepaucity ofsecondaryassociationspecause all
parties inthat context havéended tobecomevehicles forpatron-client
politics. As weobservedearlier, it is not thalegree opolitical participa-
tion that distinguishesivic from uncivic regions, but itcharacter.

Civic Attitudes

For all their politicking, citizens ofesscivic regions fekexploited alien-
ated, powerlessigure4.13 $fiowsthat (againstreasonablyhigh back-
groundlevel ofalienationamong allltalians) both low education and un-
civic surroundingsaccentuatdeelings ofexploitation and powerlessness.
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FIGURE 4.13
Citizens’ Feelings of Powerlessness, Education, and the Civic Community

Less Educated
More Educated

Index of Powerlessness (percent "High")

High Medlum High Medlum Low Low
Civic Community Index

Index of Powerlessness
("High" = agreementvith all four of thefollowing items)

Most people irpositions of power try to exploit you.
You fed left out of whatis happening around you.
What youthink doesn'tcountvery much.

The people who run theountry are noteally concerned
with whathappens tyou.

A wDdp

In everycommunity, themore educated fdemore efficacious, foreduca-
tion represets social stats, personalskills, and connections. Neverthe-
less, even thesadvantagegannotfully compensate for thcynicism and
alienationthatpervade the lessivic regions ofitaly. Educatectitizens in
the least civioegions feel almost as impotead less educated citizens in
the mostcivic regions. Figure 4.13also showsthat community context
has an even sharperffect on efficacy among the less educatetlan
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among theanoreeducatedClassdifferences impowerlessness @height-

ened in the lessivic regions’* We do not need taonstructtortured

psychodynamidnterpretations othis disaffection. Bycontrastwith the

more egalitarian,cooperativecivic community, life in avertically struc-

tured, horizontally fractureccommunity producesdaily justification for

feelings ofexploitation, dependency, antfustration, especially at the
bottomof the social ladder, butalso onsomewhat higherungs.

Honesty, trust, anthw-abidingness arprominent in most philosophi-
cal accounts otivic virtue. Citizens inthe civic community, it issaid,
dealfairly with oneanother andxpectfair dealing inreturn. They expect
their government to follovhigh standards, and thewillingly obey the
rules that they haviemposed orthemselves. Irsuch acommunity,writes
BenjaminBarber, "Citizens do not and@annot ride foffree, becausehey
understand that thefreedom is aonsequence of theimgicipation in the
making andacting out ofcommondecisions.*® In a less civic commu-
nity, by contrast, life igiskier, citizens are warier, and thawvs, made by
higher-ups, are made be broken.

This account of tl civic community sounds noble, perhaps, but also
unrealistic and evemawkish, echoing some long-forgottemgh school
civics text. Remarkably, however, evidencgrom the Italian regions
seemsconsistentwith this vision. Theleastcivic regions are the most
subject to the anciemtiague ofpolitical corruption.They are the home of
the Mafia and itsregional variants®® Although "djective" measures of
political honesty are not easily availablee did ak our nationwide sam-
ple of community leaders to judgevhether politics in theirespective re-
gionswas more honest or ma corrupt than the averagegion. Leaders
in thelesscivic regionsweremuch mordikely to describetheir regional
politics as corruptthan were their counterpartsn more civic regions.
Analogouscontrastsemergedfrom our 1987 and 1988 surveys of mass
publics throughout thepeninsula, asllustrated inTable 4.5.Citizens in
civic regionsexpressedjreatersocial trust andgreaterconfidence in the
law-abidingness of thefellow citizensthan did citizens in the least civic
regions?” Conversely,those in thdess civicregions weremuch more
likely to insist tha the authorities shouldmpose greatelaw-and-order on
their communitie$®

Theseremarkably consistent differences gothe heart othe distinc-
tion between civic and uncivicommunities.Collective life in the civic
regions iseased by thexpectation that others wiffrobably follow the
rules. Knowing thatotherswill, youare more likely to go along, too, thus
fulfilling their expectations. In the less civic regiomsarly everyone ex-
pectseveryone else twiolate the rules. Iseemdoolish toobey thetraffic
laws or the taxcode or thewelfare rules, if youexpect everyonelse to
cheat. (The Italiarterm for suchnaive behavior isfessg which also
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TABLE 4.5
Honesty, Trust, Law-Abidingness, and the Civic Community

Civic Community Index

Medium Medium
High High Low Low

Which better describes politics in this

region: “honest” or “corrupt”?

Percentage of leaders who say “honest” 89 76 67 44
Some people say that you usually can trust

people. Others say that you must be

very wary in relations with people.

Which is your view?

Percentage of public who say “trust” 33 32 28 17
People in this town strictly obey the laws,

even the traffic code.

Percentage of public who “agree” 60 47 39 25
Support for stricter law-and-order

Percentage of public who endorse all

four items® 37 46 49 60

2 Composite index of support for stricter law-and-order:

The police should have greater power to defend the law.
The government doesn’t do enough to assure public order.
In these days there is not enough respect for authority.
The police have too much power in ltaly. (Disagree fully)

bl

means "cuckolded.") So yaheat,too, and in the endveryone'siolor-
ous, cynicalexpectations areonfirmed.

Lacking theconfidentself-discipline of thesivic regions,people in less
civic regions ardorced to rely onwhatItalianscall "the forces of order,"
that is, thepolice. For reasons we shakplore in greatedetail inChap-
ter 6, citizens inthe lesscivic regionshave noother resort to solve the
fundamentaHobbesian dilemmaf public order, forthey lack the hori-
zontal bonds of collective reciprocityrat work more efficiently in the
civic regions. In theabsence ofdidarity andself-discipline, hierarchy
and force provide thenly alternative tcanarchy.

In the recenphilosophicaldebatebetweencommunitarians andber-
als, community andiberty areoften said to be inimicalNo doubt this is
sometimedrue, as it was once iBalem,Massachusetts. Eftalian case
suggestshowever, thabecauseitizens incivic regionsenjoy thebene-
fits of community,they are able tde more liberal. Ironically, it is the
amoralindividualists of thdesscivic regionwho find themselveslamor-
ing for sternetaw enforcement.
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FIGURE 4.14
Satisfaction with Life and the Civic Community
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Yet the vicious circle winds tighterstill: In the lesscivic regions even
a heavy-handedgovernment—the agent fdaw enforcement—is itself
enfeebled by thencivic socialcontext. The vergharacter of the commu-
nity thatleadscitizens todemandstronger government makes it lddely
that any government cdre strong, aleast if it emainsdemocratic.(This
is a reasonableinterpretation, for example, of the ltalian statéile
anti-Mafia efforts in Sicily over thelast halfcentury.) Incivic regions,
by contrast, light-touchgovernment is effortlesslhstronger because it
can count on morgilling cooperation andgelf-enforcement among the
citizenry.

The evidence we have reviewatrongly suggests thaublic affairs are
more successfullyordered in the moreivic regions. Itis not surprising,
therefore, that citizens iaivic regions are happievith life in generalthan
aretheir counterparts itesscivic regions. In aseries ofhationwidesur-
veys between 1975 antP89, roughly twenty-five thousandobeople were
askedwhether they were "vergatisfied, fairly satisfied, notvery satis-
fied, or not at allsatisfied with the life yodead." Figure4.14 shows that
citizens of civicregions aremuch more satisfiedwith life. Happiness is
living in a civic community.
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At the individual level, life satisfaction isbest predicted byfamily
income and by religiousbservance, but the correlatiovith the civic
community is virtually astrong as thesgersonahttributes:’ Civic com-
munity is soclosely correlated with bothinstitutional performance and
regional affluence that it is statisticallydifficult to distinguish among
them although, of théhree, civic-ness imarginally the begpredictor of
life satisfaction. In anyevent, as weshall discuss in mordetail in suc-
ceeding chaptersthese thredeatures of community life have come to
form a closelyinterconnectegyndrome Figure4.14 showghat thechar-
acterof one's community ithis sense is agnportant as personalrcum-
stance irproducingpersonahappiness.

The contrast between more civic and less civilommunities that
emerges frontheseserriedrows of data is, ifmany respects guite con-
sistentwith the speculations of political philosophers. In one important
respect,however, ourstory contradictsmost classicalaccounts.Many
theorists havessociated theivic community withsmall, close-knit, pre-
modern societiesquite unlike ourmodernworld—the civic community
asaworld we have lost”

Contemporary social thought has trrowed from the nineteenth-
century Germansociologist FerdinandTonnies thedistinction between
Gemeinschaftand Gesellschaftthat is, between atraditional, small-
scale, face-to-facecommunityresting ona universal sense ofsolidarity
and a modern, rationalistic, impersonalsocietyresting on self-interest.
This perspectivdeadsreadily to theview thatthe civic community is
anatavismdestined talisappear. In itplace arisdarge, modernagglom-
erations, technologically advanced, butdehumanizing,which induce
civic passivity andself-seekingndividualism. Modernity is the enemy of
civility.

Quite thecontrary, our studiesuggest. Thdeastcivic areas ofitaly
are precisely thetraditional souther villages. Thecivic ethos oftradi-
tional communitiesnust not beédealized.Life in much of traditional Italy
today ismarked byhierarchy and exploitatigmnot by share-and-share-
alike. JamesWatson, aloseobserver ofCalabria, the toe dtaly's boot
and the least civic of atlventy regionsstresses the lack ofvic trust and
associations:

The first quality thatstrikes an observer i€alabria isdiffidence; not just
diffidencetowards the outsider baisowithin thecommunity,even in small
villages. Trust isnot a commodityin greatsupply. . .. Historically, civil
society haseenalmosttotally lacking in associationsapart from the occa-
sionalvillage or townsocial club (Circolo della Caccia, dei Nobiletc.)’*

Conversely, at the topf the civic scaleEmilia-Romagna is far from a
traditional"community" in the classisense—atintimatevillage as ideal-
ized in ourfolk memory. On the contrary, Emilia-Romagna is among the
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most modern, bustling, affluent, technologically advancedocieties on
the face othe earth. It is, however, thete of anunusualconcentration
of overlapping networks dfocial ®lidarity, peopled bycitizens with an
unusually well developedpublic spirit—a web of civiccommunities.
Emilia-Romagna is ngpopulated byangels, buwwithin its borders(and
those of neighboring regions in north-centtaly) collective action of all
sorts,including government, iacilitated by norms and networks @fic
engagement. As wshall see inChapter 5, theseaorms and networks
have vitalroots in deepegionaltraditions, but it woud be nonsense to
classify Emilia-Romagna as ‘d@raditional” society. Themost civic re-
gions ofltaly—the communitieswhere citizens feetmpowered to engage
in collective delileration aboupublic choices ad where thosehoices
are translatedmost fully into effective public policies—include some of
the most modertowns andcities of the peninsula. Modernization need
not signal the demise of the civiommunity.

We cansummarize oudiscoveries so far ithis chapter rathesimply.
Someregions of Italy havenany choral societies andoccerteams and
bird-watching clubs an&otaryclubs. Most citizens inthose regions read
eagerly aboutommunity affairs in thelaily press. They arengaged by
public issues, but not byersonalistic ompatron-clientpolitics. Inhabi-
tants trust onanother to act fairly and tobey thelaw. Leaders in these
regions arerelatively honest.They believe inpopular government, and
they are pedisposed to compromiseth their political adversaries. Both
citizens andeaders heréind equality congenial.Social andpolitical net-
works are organizedorizontally, nothierarchically. Thecommunityval-
ues solidarity, civic engagemermpoperation, antionesty.Government
works.? Small wondethatpeople inthese regions amontent!

At the other pole are th&uncivic" regions,aptly characterized byhe
French termincivisme” Public life in theseregions is organized hier-
archically, rather than horizontally. The vergncept of'citizen" here is
stunted.From thepoint of view of theindividual inhabitantpublic affairs
is the business okomebody else+notabili, "the bosses,™the politi-
cians"—but not me. Feweople aspire tpartake in deliberationabout
the commonweal, anfbw such opportunitiepresenthemselvesPoliti-
cal participation istriggered by personal dependermnprivate geed, not
by collective purposeEngagement irsocial andcultural asociations is
meager.Private piety stands in fggublic purpose. Corruption is widely
regarded as theorm, even bypoliticians themselves, arldey are cynical
about democratic principlesCompromise" ha®nly negatie overtones.
Laws (almost everyonagrees) are made bebroken, bufearingothers'
lawlessness, people demantkrnerdiscipline. Trapped intheseinter-
locking vicious circles, nearheveryone feelpowerless, exploited, and
unhappy. Allthingsconsidered, it idardly surprisinghat repesentative
government here is legdfective than irmore civic communities.
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This discoveryposes two new antmportantquestions:How did the
civic regions get that wayandHow do norms and networks of civic en-
gagement undergird good governmeii2 shall address thosguestions
in the two chapters thafollow, but first a few wordsaboutotherpotential
explanations for thsuccess anthilure of theregional governments.

OTHER EXPLANATIONS FOR
INSTITUTIONAL SUCCESS?

Social disharmony angbolitical conflict are often thoughihimical to ef-
fective governance Consensus isaid to be grerequisite forstable de-
mocracy. This view has adistinguishedlineage. Cicero wrote that"the
commonwealththen, isthe people'saffair; and thepeople is noevery
group of men,associated in angnanner, but ishe comingtogether of a
considerablenumber of men who arenited by a common agreement
about law andights and by thalesire toparticipate inmutual advan-
tages.™ Shaken by the specter of soat@inflict in revolutionaryFrance,
Edmund Burkesuggestedhat the wellordered society must beonsid-
ered apartnership, "a partnership in all science, a partnership in all art, a
partnership in everyirtue, and in all perfection’®

This viewpointhas commandednany distinguishegdvocatesamong
twentieth-centurysocial scientists aswvell. Gabriel Almond praised the
"homogeneous’olitical culture of"Anglo-American" political systems
and described thdragmented"Continental” type of political system as
"associated witimmobilism" and evethreatenedy "Caesaristic break-
through.”™ Giovanni Sartori argued that ideological polarization and
fragmentation arecharacteristic ofineffective, "breakdown-prone" de-
mocracies’ The greater the cleavagés a society ompolity, the more
difficult it will be to compose atablegovernmentresting on the consent
of the governed. The greatitrie disagreement assues ofubstance, the
lesslikely that any coherent programill be pursued: "lfeveryone had
the samepolitical preferences, th&ask ofmaking policy would be much
easier.”™®

This presumed association between samidlesion, politicaharmony,
and good government appearsften implicitly, in many accounts of the
civic community:

For Rousseatand for classicatepublicans generallyjpatriotic feeling and
political participation] rested anctould only rest orsocial, religious, and
culturalunity. Theywere thepolitical expressions of a homogeneous people.
Onemight say that, for them, citizenship was opbssiblewhere it was least
necessary, whelitics wasnothingmorethan the extensioimto the public
arena of ommon life that began and was sustainatside’
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Suchsentimentssuggested for ouesearch a variety dfypotheses about
how social unity andpolitical consensusnight belinked to institutional
performance. Sad to say, oexpectationsvere thoroughly confounded.
The success ofailure of Italy's regionalgovernments was whollyncor-
relatedwith virtually all measures of politicalragmentation,ideological
polarization, andsocial conflict:

» We examined thadeologicalpolarization of theparty system—measured
both by party strength and by the views of regional leaders—suspecting
that thegreater thegulf between left andight, and themore powerful the
voices ofextremism, themoredifficult it might be to compose affective
government.

We examined the distribution ebters' viewson key social andeconomic
issues, presuming that tieeaker the consensus omportant policy mat-
ters, the moredifficult governmenteaders might find ito forge a coherent
strategy.

We examined the fragmentation of tmegional party system,believing
that a multiplicity ofsmall, fractiousparties might impede government
stability.

We examined data oaconomicconflicts, such asstrike rates, expecting
that ®cial tensions mighthwart governmenteffectiveness.

We examined th@eographic disparities iconomicdevelopment and de-
mographywithin eachregion, thinking thatextremes of modernity and
backwardness, orensions betweem large metropolis andsurrounding
rural areasmight makegoverningmoredifficult.

We askedcommunity leaders to rateheir regionsfrom "conflictful” to
"consensual," and wmatched theireportsagainst oumeasures dhstitu-
tional performance, presuming thahereconflicts were salient, oopera-
tion for commonpurposesvould be arduous angbovernance mighsuffer.

None of theseinvestigations however, offered thslightestsustenance
for the theorythat ®cial andpolitical strife is incompatible with good
govenment We observedegions of highperformance at low conflict,
such as Veneto, but wasofound successful, conflictfulegions, such as
Piedmont. Weobservedunsuccessful,conflict-ridden regions, such as
Campania, but welso discovereconsensual regienwhose govern-
ments haveperformed below theational aerage, such aBasilicata.

Implicit in theseconclusions isalso thefact that wefound nocorrela-
tion betweerconflict and thecivic community. Thecivic community is by
no meansharmonious andlistinctively grife-free. Benjamin Barber's vi-
sion of"strongdemocracy“captures the charactefthe civic community
asit emerges from aultalian explorations:

Strong democracy rests time idea of aelf-governingcommunity ofcitizens
who are unitedess byhomogeneous interestian by civic education and
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who are made capable of common purpose amgtual action by virtue of
their civic attitudesand participatorynstitutionsrather than theialtruism or
their goodnature. Strongdemocracy isconsonantwith—indeed itdepends
upon—thepolitics ofconflict, thesociology ofpluralism, and theeparation
of private andpublic realms of actiof°

Several othepossibleexplanations foinstitutional performancealso
failed to pass muster when confronted with evideinom the Italian re-
gional experiment:

Social stability has sometimes beerassociated witheffective gover-
nance. Rapidsocial change, it hadeenargued,increasessocial strain,
dissolvessocial solidarity, anddisruptsexisting norms and organizations
that buttress government. Oureliminary analysis of regional perfor-
mancethrough 1976 hafbund tentativeevidence that demographicsta-
bility and socialchange inhibited performané&but this relationshimlis-
appeared in ousubsequentfuller analysis of performance ansocial
change.

Educationis one of the mogtowerfulinfluences orpolitical behavior al-
most everywhere, including Italy. Nevertheless, contemporary educa-
tional levels do noexplain differences iperformance amonthe ltalian
regions. Theorrelationbetweeninstitutionalperformance and thfeaction
of the regionalpopulation who attendedchool beyond theminimum
school-leaving age dburteen isinsignificant. Emilia-Romagnahe high-
est-performing,mostcivic region, andCalabria, the lowest-performing,
leastcivic region, hae virtually identicalscores on thisneasure of educa-
tional attainment (4@ercent vs. 4percentf? Historically, education may
haveplayed an important rein strengthening thioundations for theivic
community, but it sems tdhave no direcinfluence ongovernment perfor-
mancetoday.

Urbanismmight bethought relevant, isomeform, to institutionalperfor-
mance. Oneversion ofthis hypothesis recall§larx's epithet about the
idiocy of rurallife and suggestghat successfuhstitutions might beposi-
tively associateavith urbanization An alternativefolk theory, already al-
luded to, seescivic virtue in traditional villages and vice in theity. This
theory implies tha institutional performanceshould be lower inmore
urbanregions. Amore subtle theorywould tie institutional performance
(and perhaps the civicommunity) specifically to medium-sizedcities,
spared thenonymity of themodernmetropolis, asvell as the isolation of
the countryside. Infact, however, wefound no association of any sort
betweencity size or populatiordensity and thesuccess or failure of the
regional government§>

Personnel stabilitymarks the high-performance irtstion, according to
sometheories ofnstitutionalization. Lowturnoversignifies that the mem-
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bers arecommitted to thenstitution and itssuccess. Persoahstability
alo ensures a supply experienced policymakerddigh personnelurn-
over, especially in thearly years of annstitution, is said toengender
precarioustransitions®* After examiningdetailedrecords for ou six se-
lectedregions,however, wefound nopositive correlation betweenstitu-
tional success angersonnelstability in either theregional council or the
cabinet. The twaegional councilswith the lowest mea tenureover the
entire 1970-1988 period were Emilia-Romagna andVeneto, which
achievedvirtually the highest ratings on owvaluation of institutional per-
formance."Fresh"leadership may be as important asasoned'leader-
ship inexplaining which institutionsucceed.

The Italian Communist party (PCias sometimes begiven credit for the
strong performance of certaiagions. Certainly i descriptive sense, our
evidence is consistemtith the judgment,widely heldacrossparty lines in
Italy, thatCommunistregions ae bettergovernedhanmost othersSome-
timesthis is attributed to a rationalcompetitivecalculation on thepart of
the PCI that it could bestestablish itscredentials as a national party of
government by showing how well it could rule regionally dadally. A
more cynical alternative sometimes offered is that the P@84&s, despite
itself, been spared theorrupting effects of nationapower. Communists
themselves attribute thelbusinesslike" successes taspstematic effort to
recruitcompetentadres or even to superiororality. Each of thesénter-
pretations contains grain oftruth, although we are mostttracted by the
first.

Our initial analysis covering the 1970-1976 period suggested that this

difference was due entirely to the fact that the Communists had come to

power inunusuallycivic regions."Communistregionalgovernmentsvere
more successful [weargued] because they tilled nediertile soil, not be-
cause otheir techniques gblowing. It is notwho they were, butwhere
they were, that counted™ Our subsequenanalysis, however, suggests
thatthis might not behe whole story.

After 1975, Communistsjoined ruling coalitions in severalregions less
favored by civictradition, andperformance irthoseregions tended in fact
to improve. By thetime of our later,fuller evaluation ofinstitutional
performance, theorrelation between PQlower andinstitutional perfor-
mance was not entinglattributable tocovariancewith the civic commu-
nity.® On the otherhand, during the period obur research, the Commu-
nists remained iropposition invirtually all those regionsmainly in the
South, where the civic anc&conomic caditions are madsdetrimental to
effective governance. Only when the PCI (noe-baptized the'Demo-
cratic Party of the Left")gains power inadversecircumstances of thagort
will it be possiblefinally to evaluate theclaim thatparty control makes a
difference forgood government”’
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With the possile, partialexception of PClule, none othese supple-
mentary explanationsadds anything at all to our understanding of why
somegovernments work anothers danot. Theevidence reviewed in this
chapter isunambiguous:Civic contextmatters for the waynstitutions
work. By far the mosimportant factor inrexplaininggoodgovernment is
the degree towhich social andpolitical life in a regionapproximates the
ideal ofthe civic community. Civic regions a distinctive in many re-
spects. The nexjuestion is this: Whyre somaegionsmore civicthan
others?



CHAPTER 5

Tracing the Roots of the Civi€ommunity

OuriINQUIRY into the performance of Italian regional governments in the
1970s and 1980s haénpointed theuniquecharacter otivic life in some
regions. Following that thread now draws udeepinto the contrasting
pasts oftaly'sregions. Oustory begins with a momentous time of transi-
tion on the Italiarpeninsulanearly athousandyears ago, akalians were
emerging from thiaobscure ergustly termed the DarlAges. Earlymedi-
eval Italy, when ourstory opens, wasloser toancientRomethan to our
own times,not only chronologically but also ireveryday ways ofife.
Neverthelesssocial patterns plainlytraceablefrom early medieval Italy
to today turn out tdbe decisive inexplainingwhy, on theverge of the
twenty-first century, some&ommunities arebetter ablethan others to
manage collectivéife and sustain effective itisutions?

THE CIVIC LE GACIES OF MEDIEVAL ITALY

Although theregional governmenteere establisheth 1970 against the
backdrop of anationaladministration that haldeenhighly centralized for
a hundred years, theegions themselvebad far deeperhistorical roots.
For a millennium and &alf, from thefall of Romeuntil themiddle of the
nineteenthcentury, Italy was, in the dismissive words of theustrian
statesman Mtternich,merely "a geographical exggsion,” acongeries of
many small city-states andemi-colonialdominions of foreign empires.
In a world ofmodernizingEuropeamation statesthis fragmentatiorcon-
demned Italians t@conomicbackwardness angolitical marginality.

It hadnot always beerso. In themedieval period]talians hadcreated
political structuresmore advancedhan anyother in Christendom. In-
deed, twostrikingly distinctive political regimes, both innovative and
both destined tdhave far-reachingocial, economic, angolitical conse-
quencesappearedaround 1100 inseparate partsf the peninsula:

Throughout the peninsula during tleéeventhcentury, tke time-honoured
imperial system ofgovernment—Byzantine irthe south, German in the
north—passedhrough a time oftrain andweakness, ending in virtualol-
lapse, whichhanded the initiative ttocal forces. In the south the breakdown
of the central government was relatively short-lived arqgbaerful Norman
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kingdombuilt uponByzantine andArab foundationsemerged; in theorth,
on the othehand, theattempts to revivémperial power all ended ifailure
andlocal particularismtriumphed all but completely. It was in this region,
stretching fromRome to theAlps, thatthe characteristittalian society of the
Middle Ages wadree toevolve mostfully; here thecommunesbecame in
effect city-states, so that tleeea may be convenientlgescribed asommu-
nal Italy.’

The new regime in theSouth, founded byormanmercenariefrom
northernEurope andcentered inSicily, was singularly advancedboth
administratively andeconomically. The greatNorman ruler,Roger I,
who united Sicily, Apulia, andCalabria in1130, retained tle institutions
of his Byzantine and Muslirpredecessorgarticularly theirefficient sys-
tem of taxation.® After aperiod ofturbulence, hisuccessor Frederick Il
re-established hislominion over all Italy souttof the emerging Papal
States andmposed arenlightened and widely admirethlend of Greek
bureaucracy and Normafeudalism, butmore fully integrated into a
united statethan it hadbeenunder hispredecessors.mn 1231 Frederick
issued a neveonstitution, whichincluded thefirst codification of admin-
istrative law in Europe in sevarenturies and foreshadoweathny of the
principles of thecentralized, autocratic state that would later spread
acrossthe continent.Frederick'sConstitutionesepresented thenonar-
chy's assertion of anonopoly over theprovision ofjustice andpublic
order, as welbsan emphatic endorsement ofetprivileges of thefeudal
nobility.> In a Hobbesian world afiidespreadviolence andanarchy, as
afflicted all ofEurope in the early Middl&ges, the imposition afocial
order was thesupreme issue of governance.

Quite remarkablyfor the times, tle Normankingdom practiced reli-
gioustoleration and gave freedoofiworship toMoslems andlews. Nor-
mankings patronized an extraordinaffowering of Greek, Arabic,Jew-
ish, Latin, andltalian vernacular arts, architecture, and learning so
renowned that fronRoger Il to Frederick llthe courtwas sometimes
termed "arepublic ofscholars." In 1224 rederickfounded at Naples the
first stateuniversity in Europewhere candidates were trained for the civil
service he haelaborated, building on thedindations laid byRoger in
the previousentury. "At itszenith NormarSicily had possessed the most
highly developedbureaucracy of any western kingdofn."

Economically, the kingdonboasted severalldurishing commercial
towns, including Palermo, Amalfi, and Naples, Messina, Bari, and
Salerno.Frederickenlarged their harbors aedtablished aavy andmer-
chant fleet, althouglftrue to hisautocraticmission) heinsisted onstate
monopolies of much of theingdom'scommerce, a policyvhich would
not serve theealm well in thefuture. A boldsoldier-diplomat, a talented
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ornithologist, a gifted poetaswell as a creative rulefFrederick was re-
garded by hiscontemporaries astupor mundi "the wonder of the
world."” "By the end of the 12thcentury, Sicily, with its control of the
Mediterranean seeoutes, was theichest, most advanced, andhighly
organizedState inEurope.®

In its social andpolitical arrangements, however, tiS®uth was, and
would remain, strictly autocratic, apattern ofauthority thatwas re-
inforced by Frederick's reforms. Hi€onstitutionesreaffirmed the full
feudal rights of the barons ardéclared it"sacrilege" toquestion the
ruler'sdecisions. "In theicomprehensiveness and detail, abdve all in
their concept of oyal authority, Frederick's lawsllustrate the singularity
of Sicily in western Europe. Theegnumwas held by the Emperor from
God himself.” Like his greaipredecessdroger II, Frederick had anys-
tical, semidivineconception of thenonarch'sale, and his ruleested on
awe, coupledwith terror and occasional welty. When hdaunched a mil-
itary campaign against the leerncommunes, itwas, hesaid, toteach
a lesson to those wHepreferred the luxurpf a certain impreciséeedom
to stablepeace.*

Southerntowns showed somesigns ofdesire forself-government, but
they were soon incorporatedithin the Normankingdom and subjugated
by a network ofcentral andlocal officials responsible only to th&ing.
Although the baronslike the townsmen,were controlled bythe royal
administration, thebarons providedhe military strengththat lay at the
core of the regime. Histoans debatsvhether the kingdom is best ldleel
"feudal," "bureaucratic," ofabsolutist," but thébestjudgment isthat it
had strong elements of all three. In awent, anyglimmerings of com-
munal autonomywere extinguished asoon asthey appeared. Theivic
life of artisans andmerchants was regulateflom the center and from
above, not (as in the North) fromithin. As Denis Mack Smithconcludes,

Sicily wasstill a fairly rich countrywhere onemight haveexpecteda vigor-
ous townlife, but infact shenever knewanythinglike theindependent com-
munes whictexisted in northerntély; and although tlsimay reflecta simple
lack of civic enterpriseit als derivedfrom the fact that th&lormanmonar-
chy was too authoritarian and tcgtrong toneed toencourage th cities
against the baronage. . Frederick tied the cities to thetate, evenhough
this may haveseemed taacrificeeconomics tgolitics. Sicilianhistory had
taught himthat prosperity came froma strongkingship, and up to point he
was right: only later eventaere to showthat economic development was
arrested irSicily just when the free maritimeommunitieselsewhere in Italy
were becomingadventurous ahrich.**

As royal power began ttade after Frederick'death, thesouthern barons
gained power andutonomy, busoutherrntowns and ities did not. As the
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centuriespassed, thateep sociahierarchycame to be ever more domi-
nated by a landed aristocracy endowéth feudal powers, while at the
bottom masses of peasargsuggledwretchedlyclose to thelimits of
physical survival Betweenthese two gcial formationscowered asmall,
largely impotent middle class aidministrators and professionals. Al-
thoughsouthern ltaly in the nexdevencenturies was to be the subject of
much bitter contention between various foreign dynasties (especially
Spain and Frare), this hierarchic structurgould endure essentially un-
changed. The regime remainedfeaidal monarchy, nenatter how en-
lightened itsincumbent, an@amongFrederick II'ssuccessorsenlighten-
ment would turn out to be muctarerthan rapacity.

Meanwhile, in the towns aforthern andcentral ltaly—"oasesamidst
the feudal forest**—by contrast, arunprecedented form of self-govern-
ment wasemerging. This commuhaepublicanism graduallame to
constitute the major alternativte the manor-basedlord-and-serffeudal-
ism of the rest of medievdturope. Of thé part ofltaly, the eminent
historian Frederic Lane hasvritten, "From thetwelfth to the sixteenth
century thefeature which most distinguishdthlian society fromthat in
other regionsn Europe was thextent to which men weiable to takepart
in determining,largely by persuasion, the lawand decisionsgoverning
their lives."?

Like the autocratic regime dfrederick Il,the newrepublicanregime
wasaresponse to the violence aadarchyendemic in medieveturope,
for savagevendettas amongristocratic clans halid waste to théowns
and countryside in the North da the South. Thesolutioninvented inthe
North, havever, was quitedifferent, relying less on verticahierarchy
and more onhorizontal collaboration. Tk communes sprang originally
from voluntary associations, formedvhen groups ofneighbors wore
personal oaths toender one anothenutual assistance, t@rovide for
commondefense ana:conomic cooperation'While it would be going
too far to describe the earlpommunes agrivate associations, for they
must have been involved in pubbeder from thestart, it remains true that
they were primarilyconcernedwith the protection of theimembers and
theircommoninterests, anthey had no organic connecti@rnth the pub-
lic institutions of the oldegime.™ By the twelfth century communes had
been estalished in Florence, Venic&8ologna, GenoaMilan, and virtu-
ally all the othermajor towns ohorthern and centrdfaly, rootedhistori-
cally in these primordiakocialcontracts.

The emerging communesere not democratic in omnodernsense, for
only a minority ofthe populationwere full members? Indeed, one dis-
tinctive feature of theepublican synthesis was tlabsorption otherural
nobility into theurbanpatriciate to form a new kind abcial elite. How-
ever, the extent opopular participationn governmentaffairs was ex-
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traordinary by anystandard: DanieWaley describeshe communes as
"the paradise of theommittee-man" andeportsthat Siena, a town with
roughly 5000 adult males, had 86Qart-time cityposts, while in drger
towns the citycouncil might haveseveral housand members, many of
them active participanti the deliberations® In this context, "the suc-
cess otommunal republicanisdepended on threadiness dfs leaders
to share powewith others agquals.*’ The executiveleaders of the com-
mune were electedaccording to procedurethat varied from town to
town® Those who governed theommunalrepublicsacknowledged le-
gitimate limitson their rule. "Elaborate legal codesere promulgated to
confine theviolence of theovermighty.*® In this sense, the structure of
authority in the communakpublics wafundamentallymore liberal and
egalitarian than irontemporary regimes elsewherebarope,including,
of course, theSouth of Italy itself.

As communal lié progressed, guildsvere formed bycraftsmen and
tradesmen to provide self-help amditual assignce, forsocial aswell as
for strictly occupationalpurposes® "The oldestguild-statute is that of
Verona, dating from 1303, butevidently copied from somenuch older
statute. 'Fraternal assistance mecessity ofwvhateverkind,' 'hospitality
towards strangersyhen passing through thiewn' . . . andobligation
of offering comfort in the case alebility' are amonghe obligations of
the members® "Violation of statutes was mdiy boycott and social
ostracism.?

Soon these groupsalong with other townsmen,began to press for
broader political reform, "some syem of representation and control

which would secure order: 'thganquil andpeacefulstate of thecity'."??

During the first falf of the thirteenth century the guiltdecame thdackbone
of radical political movementehich sought the distribution of powesithin
thecommunes on a wider basis than before. [T]hey appropriatd the old
name ofpopolo ['the people"] with its powerfuldemocraticovertones. By
1250 thepopolohad secured dominantposition in theconstitutions of the
major commune$*

Thus, at the verynomentwhen Frederick Il wasstrengthening feudal
authority in the Southpolitical power inthe North hadbegun to diffuse
well beyond the traditionatlite. Forexample, "Modena'sown council
already in 1220 hadmany atisans and shopkeeper&cluding fish-
mongers andlothes-repairers or ragierchants . . . , as well as the al-
ways numerousmiths.? The practices ofivic republicanismprovided
a breadth ofpopular involvement in publidecisionmaking without par-
allel in the medievalworld.

Thesepolitical changes were part 8the burgeoning ofissociativdife
with therise ofcommunesguilds, businespartnerships, . . . neferms
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of solidarity [that] expressed anore vivid sense okquality.®® Beyond
the guilds, local organizations, such ascinanze(neighborhood associa-
tions), thepopulus(parish organizationghat administered theoods of
the local church andelected itspriest), confraternitiegreligious societies
for mutual assistance)politico-religious parties bound together bysol-
emn oath-takings, andonsorterie("tower societies")formed to provide
mutual securityweredominant inlocal affairs?’

The oaths ofmutual assistance sworn by memberdhddse associations
in all sectorsof society soundedremarkablylike that of the Veronese
guild we cited earlier. In 1196 members of aonsorteriaof Bolognese
magnateswore "to help each otherithout fraud and ingoodfaith . . .
with our tower and common house and swear that none of us will act
against theothers directly othrough a thirdparty." Thestatutes of the
Spade['Sword"] compagnia(1285), one ofmany voluntaryassociations
in the neighborhood®f Bologna, recordedthat its members"should
maintain anddefendeach otheagainst allmen, within thecommune and
outside it." In eachcase,these broaccommitments werdollowed by
elaborate descriptions of thpeocedures of thassociation, including the
practical assistance to lpeovided tomembers, such degal aid, as well
as procedures foresolving disputesmongmembers® "The inevitable
conflicts generatedvithin andbetween thesenore complexcommunities
called forskilled advocates, mediators asthtesmen, and even for a re-
newed civic morality to prevent the nesecietyfrom tearing itselfapart
in internecire strife." This rich networkof associationalife and the new
mores of the republics gatke medievhltalian commune ainiquechar-
acter preciselyanalogous to what (in the previous chapter)terened a
"civic community."

Public administration in theommunal republicsvas professionalized.
A corps ofexperts inmunicipal government devepedremarkably ad-
vanced systems of publfinance (including anarket in negotiable long-
term public securities), land reclamatiompmmerciallaw, accounting,
zoning, public hygiene,economicdevelopmentpublic educationpolic-
ing, andgovernment by committee, oftestaring ideasvith colleagues in
neighboring citiesBologna, with its renownedchool oflaw, played the
role of "capital ofcommunal Italy,with aninformal pre-eminencéased
not on force orwealth, but onintellectual leadership®® The figure of the
podesta an itinerant, professionallytrainedjurist-administratorelected
for alimited term, came to plagkey part incommunalaffairs 3!

Covenants andontractswerecentral to allaspects ofife in the repub-
lics, and the ranks afotaries,lawyers, and judgelurgeoned to record,
interpret, andenforce these agreementBologna, a town ofoughl
50,000inhabitants, iestimated thhave had®2000professional notaries!
Suchfigurescould, ofcourse, beseen as amdex of thecontentiousness
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of the republics, butmore fundamentally,they signify anunusualconfi-
dence inwritten agreements, inegotiation, and in theaw. Nothing sig-
nals more clearly theuniquecontribution of thecommunalrepublicsthan
this: At a timewhenforce andfamily were the only solutions to dilemmas
of collective action elsewhere Europe, citizens of thialian city-states
had devised a new way afrganizingcollective life.

Ecclesiasticalauthority in thecommunal republics wasiinimal, not
because religiosity wa®placed bysecularism, bubecauseChurchhier-
archy was supplanteay lay associations:

Without attacking théheoretical supremacy of tip@pe,townsmenrntended to
regard thechurch, like heir seculargovernments, as for all practical pur-

poses docal affair. . . .They saw priestaot as superior to other men but as
primarily the servants of theommunities whas spiritual needsthey were
supposed taneet. . . . This should not baken, however, assgn of any

decline in religious ferour. The 14th and 15tbenturies were, ifact, a
peculiarly devout age in the historyltdly, butltalian devotion nowook on
a speciahuality. Itfoundexpression in spontaneoaad locé confraternities
of laymen for thepurposes of performing piousorks and devotionatxer-
cises togethet®

Oneresult of all these developments wapawerful andunparalleled
degree otivic commitment:

Along the banks of the Arno antkar the Po, in the Veneto asliiguria,
citizens had a first and fervemtlegiance to their owrities, to thelocal
shaping of their own politidedestinies, and this feeling survived the Renais-
sance. . . . From the day of themmune'&mergence, men h&dundorder
andprotection bygrouping together. As theommune had expanded, the life
of urbanresidents cameo turn more and morearound thedecisions and
fortified buildings oflocal government. The feelinthat men hadheir earthly
and family fortunestied to thefortunes of the communkecame such as to
arouse te mostintenseloves anchatreds™*

Intimately associated with thexpansion of civic republicanism was a
rapid growth incommerce. Agivil order was d@sblished,bold and ambi-
tious merchantsexpanded theitrading networks, first in theregions
around each city-state andhen gradually to the farthestaches of the
known world. "he® merchantsmasters of theommerce of the world,
founders ofEuropeancapitalism, extended theirempire of trade from
China toGreenland* For markets ofthis complexity to evolve, closely
integratedcommunities oftraders werecrucial, able tosustainlegal or
quasi-legal institutions to settle disputes, exchangeinformation, and
sharerisks*® The prosperity produced by tradelped inturn toshape and
sustain thecivic institutions of therepublics. "Of the ten 'Major Arts' (or
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guilds) which largely took overthe government dflorence in thethir-
teenthcentury,seven were irxport trades>

Mercantile development wastal for the economies of theepublics.
Its fundamental institutions—markets, money, dad/—represented a
revival ofpracticeghat had been relatively weleveloped in thelassical
world. Anothereconomicinstitution hardlyless fundamental tharthese
was, however, quié novel: Credit was invented in thenedieval Italian
republics® At the sametime thatthe Normankingdom in the Mzzo-
giorno wasenjoying a newprosperity based osocial andpolitical hier-
archy, thecivic republicanism othe northerrcities laid thefoundations
for one of the great economicevolutions in worldhistory, comparable
(according to somaistorians) only to ta Neolithicemergence gferma-
nent settlements and theterindustrialrevolution.

"At the heart ofthis transformation wagn exponentialincrease in
credit.”® Earlierepochs, nanatter how grand or homean, had had only
the mostrudimentarymechanisms for linking savings amavestment,
andhence theiprospects foeconomicdevelopment werémited. With-
out credit, individual families might accumulategreat fortunes, or the
statemight enforce savings through taxation ansglest inmassivepublic
works, like the pyramids or the Parthenon, bumtil somemeans of Hi-
cient intermediation betwedndividual savers andndependent investors
could bedevised, the immemrspower ofprivate capital accumulation
could not be harnessed to economiovgh. Forthis momentoussocial
invention tosucceed, thenique contextprovided bythe communal re-
publics provedcrucial.

Unlike the wealth of thé&icilian kingdom, based orland, thegrowing
prosperity of the northerttalian city-states wasooted infinance and
commercé? Banking andlong-distance tradelepended orcredit, and
credit, if it were to bgrovidedefficiently, requiredmutual trust anaon-
fidence that cotmacts and thdaws governing themwould be impartially
enforced. (Etymologically;credit* deives from credere "to believe.")
For reasons weshall explore mordully in the nextchapter, theinstitu-
tions of civic epublicanism, th@etworks of associations, attte exten-
sion of solidaritybeyond the bonds dfinship that hacemerged in the
northerncommuneswere cucial for this trust and confidenct flourish.

In this rich civic soil sproutednumerous innovations businesgrac-
tice, which helpedjenerate thaffluence,public andprivate, ofRenais-
sanceFlorence and hereighbors:

The extension of adit and the increased use of tientractwere prominent
features of theakeoff in the towns of northnd central Italy in thesleventh
and twelfth centuries. In Genoa, Pisa, Venice, and adiér in Florence,
newlegal strategies famisingcapital and creatingartnerships were coming
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into vogue. Not surprisingly, thigonds opartnershipveregrafted ontdam-
ily ties. . . . By thawelfth century,however, mce flexible contractual ar-
rangements werbeing entered into and tlentributions ofoutsiderswel-
comed. Thesechangeswere manifested in the rise of theompagnia,the
commenda]long-distanceshipping enterprises],depositbanking, fiduciary
money, anddtters ofcredit. In the newpractices anarganization obusi-
nessactivity, riskswere minimized, whereas opportunitiefr cooperation
andprofit wereenhanced. . . . We cafiscern a measure of this expanded
trust in the decline ofnterest rates and thise of deposit andransferbank-
ing. A collaborative attitude betweenborrower and lender was becoming
pervasive in the cities aforth and central Italy**

Through these and otherechanismseven small savers were enabled
to invest inlargercommercialenterprises:

The basic fact in theeconomic history oEuropefrom the eleventhcentury
onwaid wasthat savingswere activated for productiveurposes to degree
inconceivable irpreviouscenturies. . . . It was thwidespreagense ofion-
esty, strengthened by thsense obelonging to an integratecommunity,
quite apartfrom definite legal obligations, whichmade possible the partici-
pation of allkinds ofpeople withtheir savings in th@roductiveprocess?

In sum, in the ommunalrepublics ofnorthern medievaltaly, vast
improvements ireconomiclife, as well as irgovernmentaperformance,
weremade possible by theorms andhetworks of civic engagement. Rev-
olutionarychanges inhefundamental institutions gflitics andeconom-
ics arose out dhis unique social context, withits horizontalties ofcol-
laboration and civicsolidarity, and inturn, thosepolitical andeconomic
advances reinforcetthe civiccommunity.

We must notexaggerate thegalitarianism of the communes nor their
success in redving social conflict andcontrolling violence.Perhaps as
many ashalf of the population weréndigent slum-dweller§ Through-
out the period thenobility remained arimportant part of society, even
though they wee increasinglyintegratedwithin, and sibordinated to, the
life of the republics.Oligarchicfamilies played an essentialle in the life
of republicslike Venice and Florence, evahough their power wakess
untrammeledthan in the South. The nobilitykept retinuesof clients
arourd them. Factionalism wasife. Clanvendettas angliolence(includ-
ing a kind of low-level guerillawarfare) neverdisappearedrom public
life. The battle towers andfortified palaces thastill adornBologna and
Florencerecall both thesocial inequalities and th@ervasiveinsecurity
that characterized even thmostsuccessful oEommunes.

Neverthelesssocialmobility within the republicsvas higher than any-
whereelse inEurope at théime. Moreover, theole ofcollective solidar-
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ity in maintaining thesivic order marked the ndrérn cities asui generis.
One anonymouschronicler in 1291, foiinstance,reportedlaconically,
"There was aertaindisturbance in Parmand sofour trades, that is, the
butchers, thesmiths, theshoemakers, andurriers, togetherwith the
judges anchotaries and the other trades of tigy, took oathtogether to
maintain themselves, arthving madeertainprovisions, all disturbance
immediatelystopped.*

Thus, by the beginningf the fourteenthcentury, Italy had produced,
not one, but twoinnovative patterns of geernancewith their associated
social andcultural features—thecelebrated Mrman feudal autocracy of
the South and the fertileommunalrepublicanism of the North. 'Theal-
ians were thepacesetters in thart of government, and thialian states
generallydeveloped a greaté@ureaucratiqower tointervene in the lives
of their citizens, forgood or ill, than was to b®und in theother states of
the time.* In economic ad sociallife, aswell as inpolitics, both the
monarchy and the republics chaurmounted thelilemmas ofcollective
action and the problems of collectiViée that still stifled progress else-
where inEurope.ltaly's leadingrole in Europe could beneasured nqust
politically and economically andartistically, butalso demographically:
Palermo in theSouth and Venice anBlorence in theNorth, each with
populationsover 100,000, were ththree largest cities @urope?®

But the systemghat had been invented in the North and in Swith
were quitedifferent, both intheir structure andn their consequences.
"Two different societies andvays of life here faced other,toncludes the
historian JohnLarner?’ In the North, feud& bonds of pesonal depen-
dence wereveakened; in th&outh,theywerestrengthened. Ithe North,
the people were citizens; in theSouth, theywere subjects.Legitimate
authority in theNorth was"only delegated [by theommunity] topublic
officials, who remain reponsible to thosewith whose affairs they are
entrusted.®® Legitimate authority inthe South wasnonopolized by the
king, who (though he mightelegate dministrative taskgo officials and
might confirm thenobles intheir privileges) was responsible only to God.
In the North, while religious sentimentsemainedprofound, theChurch
wasonly onecivil institution amongmany; in theSouth, the Church was
a powerful andwealthy propietor in thefeudal order?® In the North the
crucial ®cial, political, and everreligious allegiances andlignments
were horizontal, whilethose in the Southvere vertical. Collaboration,
mutual assistance, civic obligation, and even trust—noiversal, of
course, buextending furthebeyond the limits okinship tha anywhere
else inEurope in thé era—were thélistinguishingfeatures irthe North.
The chiefvirtue in the Southby contrast, was thinposition ofhierarchy
and order orlatentanarchy.
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The pre-eminentsocial issuef the Middle Ages, thesine qua norfor
all progress, wagublic order. Theft and plundewerecommon. Rotec-
tion andrefuge might beprovided, as in theNormankingdom, by an
autocratic sovereign or the strongektcal baron. Orsecurity could be
soughtinsteadthrough interweavingoacts ofmutual assistanceamong
rough equals, themore complex strategy followed in the conunal re-
publics. Ascompared to the rest Ghristendom, botiegimes produced
prosperity andefficient government, but thémits of the southern,hier-
archic solution to the dilemmas abllective action were alreadyecom-
ing manifest bythe thirteertt century. Whereas @undredyears earlier
the Southgenerally had beereckoned no less advanctthn the North,
the communatepublicswere nowpulling rapidly ahead, and theorth's
lead would continue taviden for the nexseveralcenturies. Gradually the
full consequences of thdifferences incommunity life andsocial struc-
ture between feudal amdpublican Italiesvere becomingnanifest.

In the feudalworld, a \ertical arrangementypically prevailed,where rela-
tions between mewere dictated by theoncepts ofief and service;investi-

ture andhomage; lord, vassal, arsgrf. In thecities, a horizontaérrange-
ment emergedgcharacterized byooperationamongequals. Thegild; the
confraternity the university and above all othem, thatgild of gilds, the

swornunionamong all thédurghers, th&€€ommunewereinstitutionscreated
by the new outlookand which reflected the new ideaf§.

During the fourteenthcentury, factionalism andfamine, theBlack
Death and the HundreWears Warbegan to undermine thepirit of the
civic community and thestability ofrepublican government. The devasta-
tion of the Black Death was extraordinanytore than onethird of the
entire populatiorof Italy—and probablymorethan half of theurbanpop-
ulation—perishedduring thesavagesummer of1348, andthis was fol-
lowed by recurrentepidemicsthat severely depresseztonomicactivity
for more than a century. Nor wagolitical leadership in theommunal
republicsspared: of th&Council of Sevenelected inOrvieto at the end of
June, 1348, six weralead byAugust—adecimation thatvas by no means
unique. Thecathedral of Siena, onhhalf-finished when the plague
struck, remainedso—muteevidence of hovthoroughly theBlack Plague
sappectivic energies anghatterectivic life.>*

Moreover, the clamor aflashes among broadegligious and military
forces beyond thecity walls echoedincreasingly within the republics
themselves. "Thehistory of the communesould hardly be other than
tumultuous, forthey were trying to practice government on conciliar
principles in asociety which remainedintensely hierarchical’® Nearly
everywhereGuelphs,Ghibellines, and a hundredher clans struggled in
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constant intrigue and oftelbloody strife. Relying onmercenary armies,
individual despots [signori] and their families gainedpolitical domi-
nance.These new tyannieswere"very long lasting, the medievaigno-
ria evolvingimperceptibly into theenaissancerincipate.®®

By the beginning othe fourteenthcentury, more than two hundred
years after they hadbeenfounded, republican communal governments
hadbegun to succumb tsignorialdomination, although thdespotsoften
continued to payhomage to the forms arideals ofrepublicangovern-
ment> A significantexception to this spectacle @écay, however, was
provided by a belt of citieextendingacrossnorth-central Italyfrom Ven-
ice on the AdriaticacrossEmilia and Tuscany tGenoa on th@yrrhenian
Sea, vg/g]ere republican traditionproved hardier than elsewhertirther
north:

Just as Minerva's owl afisdom fliesonly at dusk, politicalphiloso-
phers began tarticulate theessentialvirtues ofthe vita civile [civic life]
of the communalrepublics only at theidemise. Thdate of thecommunes
inspired Renaissanceolitical theorists, Machiavellaboveall, to reflect
on the preconditionsfor stable republican government,focusing espe-
cially on thecharacter of theitizens, theiwirtu civile.

Machiavelli, in apassage of remarkable relevance to our taak of
understanding institutionasuccess andailure, arguedthat republican
government (though thenost desirable form of governmemthere it
could be achieved) was destinedfédl where social conditions were un-
suitable. Inparticular,where men lack ci¢ivirtue and wheresocial and
economiclife is organized infeudal fashion,"there hasneverarisen any
republic or any politicalife, for menborn in suchconditions are entirely
inimical to any form ofcivic government. In provincethus organized
[like Naples, headded] noattempt to set um republic could possibly
succeed." In hisative Tuscany, by contrastpcial ®nditions were so
favorable"that a wiseman, familiar with ancient forms of civic govern-
ment, shouldeasily be able tintroduce there aivic congitution." Ma-
chiavelli's chapter titleaptly summarizesvhat we mightterm the "iron
law of civic community":"That it isvery easy to managghings in aState
in which theMasses are ndforrupt; andhat, whereEquality exists, it is
impossible to set up Rrincipality, and, where oes noexist, impossi-
ble to setup a Republic.®®

The works of Machiavelli, Guicciardini, andothers"express deeling
for the particularpolitical community as &oncrete ana@ontinuingentity
that is independent of the men agdvernments irpower atany given
time and worthy ohuman affection)oyalty, andsupport.®” At the core
of this ideology of thevita civile was the ideal of'the model citizen,
governing his own affairs in town armbuntry and dufully participating
in the affairs of thestate.?®
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Meanwhile, by thehirteenthcentury, thePapacy had acquired tempo-
ral sway over theerritory between th&ingdom ofSicily in the South and
the domain ofthe communalrepublics in theNorth. ThePoperuled over
theselands as a feudal monarcappointing princes téiefdoms inreturn
for fealty, but hiscontrol waslesscentralized anéfficientthan that of the
Norman regime to theouth®® Given the somewhambiguoustemporal
authority of thePope,furtherweakenedduring theperiod of theAvignon
papacies between 1305 ad877, thePapal States enmpassed a wide
variety ofsocial structure and politicapractice. Insometowns local ty-
rants resisted Papalnterference, while elsewheréhe nobility fought
each otherterrorized thecountryside, and did as they pleased, and ban-
dits made theegion everywhereunsafe.® To the north, onthe other
hand, thepapal territoriesnominally includedseveral citieswith strong
communal traditions, such &errara,Ravenna,Rimini, andaboveall,
Bologna.

Figure 5.1 showghe variousregimesthat characterized Italy at the
beginning of tle fourteenthcentury®* The map clearly revealfour bands
across theeninsula,corresponding taliffering degree®f republicanism
andautocracy.From south to north, they are &sllows:

» The feudal monarchy founded by tiNormans inthe Mezzogiorno;

* The Papal Statesith their variegatedmixture offeudalism,tyranny, and
republicanism;

* The heartland ofrepublicanism,thosecommuneswhich hadretained re-
publican institutionsnto thefourteenthcentury; and

» The erstwhile republicarareasfurther north that had, by this time, fallen
prey to signoriatule.

The parallel betweetthis patterrand thedistribution ofcivic norms and
networks in thel970s, as dplayed in Figuret.4, isremarkable. The
southernterritoriesonceruled by theNorman kings constitute exactly the
seven least civic regions in thE70s. Almost asprecisely, thePapal
States(minus thecommunal republicshat lay in thenorthern section of
the Pope'sdomains)correspond to th@ext three orfour regions up the
civic ladderin the 1970s. At theother end of the scale, the heartland of
republicanism in1300 correspondsincannily to themostcivic regions of
today, followed closely by theareasstill further north inwhich medieval
republican traditionsthough real, haghrovedsomewhat weaker. To de-
terminewhetherthis intriguingcorrelationrepresents genuinehistorical
continuity ormerely acuriouscoincidence, we shafieed toscrutinize the
evolution of Italiansocial andpolitical life during the interveningeven
centuries.

During thefifteenth andearly sixteenth centuriedurther mseries were
inflicted on thepeninsula, as Spaifrance, and the other ascendant pow-
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FIGURE 5.1
Republican and Autocratic Traditions: Italy, ¢. 1300

Communal repablics

Ex-communal republics

Papal states

] Kingdom of Sicily

Sources:The Times Atlas of World Histor@rd edition, eds. Geoffrey Barraclough and
NormansStone (London: Times Book$989), p.124; J. K.Hyde, Society and Politics
in Medieval ltaly: The Evolution of the Civil Ljfd000-1350(London: Macmillan,
1973), Map 4; andohnLamer,Italy in the Age of Dante and Petrarch: 1216-1380
(New York: Longman,1980), pp.137-150.

ers of Europe foughtheir bloody dynastic duels in #hltalian aena. The
demographicand economiconsequences of the$ereign invasions, to-
getherwith the devastatip plagues andradedisruptions of theprevious
century, wereespeciallytraumatic for the communes of therth. The
populations ofBrescia andPavia, for instance, each fell by two-thirds
during theearly years othe sixteenthcentury, asa result of repeated
assaults and sacking. Nantil the nineteenthcentury would theeities of
the North reach once agaitineir medieval populatiofevels. The South,
by contrast,escapednuch of thisdestruction. Theopulation ofNaples,
for example,doubledduring thefifteenth century andmore tha redou-
bled during thefirst half of the sixteenthcentury, becoming(after Paris)
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the second largesity in Europe. Contrary to the populatiflows of the
twentiethcentury, many northerners migratedouthwards during the six-
teenthcentury, drawn by therelative prosperity ofthe South,coupled
with the dismal downfall of the North.In the first half of the seventeenth
century, just as thglimmerings ofeconomicrevival began toappear,
new wavesof epidemicssweptacrossitaly. In 1630-31 andagain in
1656-57, up tdalf of the population of the cities of the Center &laith
perishedfrom the plagué?

By the seventeenthentury, all thecities of central and northern Italy
had ceased to beepublican oreven, in manycases, independent. The
collapse ocommunal republicanism led to a kinfl"re-feudalization” of
the Italian peninsula. Merantile andinancial innovation waseplaced by
a preoccupationvith land ownership angarasitic indolencel.ocal con-
flicts, factional struggles, and convolutecbnspiraciessignified the dis-
solution of thesocial fabric, just as th@ther states dEurope wee mov-
ing toward nationalinity.5®

Throughout Italy,North andSouth, autocratic politis were now em-
bodied inpatron-clientnetworks. However,among the northern heirs to
the communal tradition, patrons, moatter how autocratic, stiiccepted
civic responsibilities—a usageechoed in ourexpression fatron of the
arts." Gareful anthropological recomsiction of thisepoch in thdife of a
central Italian hill town hasonfirmed that although thiecal gentry mo-
nopolized political power, theyalso subsidized cividife by endowing
hospitals and roaddocal choirs andbands, andeven municipaloffices
and the salaries oftown clerks. Theethic of mutual responsibility per-
sisted inthe northerncountryside, as well, agpr example, in theaiu-
tarella, atraditional practice of wok exchange amongeighbors’* Thus,
despite thespread ofinequality, exploitation, and factionatonflict, the
northern heritage ofommunal republicanismalthough nolonger em-
bodied inpolitical institutions, was ansmitted in the form of an ethic of
civic involvement,socialresponsibility, and mutuassistanceamong so-
cial equals.

Patterns of authorityn the Northwere no longer sdalistinct from the
feudalstructures of thdlezzogiorno.Nevertheless, somethirgf the glo-
rious experience of theommunes, and of thmtense economi@activity
that civic engagemeritad generatedsurvived in the Pd/alley andTus-
cany, sahat thes regionswould bemorereceptive to thdirst breezes of
renewed progresdirst cultural and the economic, thatvhispered along
the peninsula in thesecondhalf of the eighteentltentury. Despite the
social andeconomic gloom provoked by sevecanturies of foreign dep-
redation, pestilence, andlomesticstrife, theideal of thevita civile per-
sisted in theegions ofcommunalrepublicantraditions.

Meanwhile, themedieval heritage of governance in the South provided
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an enduring contrastFrederickll's sovereignhad offered a elution of a
sort toproblems ofollectiveaction, but this solution wasoon corupted

by the proverbialeffects ofabsolute power: Kingand baronsbecame
predatory autocrats. Government remaineteudal andautocratic, tem-
peredonly by episodic, ephemerallsellion. Authoritarianpolitical insti-
tutions were reinforced by thé&adition of verticalsocial networks, em-
bodyingpower asymmetriegxploitation and dependence, in contrast to
the northerntradition of horizontal associationgining rough equals in
mutualsolidarity. Patron-client politicsn the South wasore personalis-
tic, moreexploitative,moretransitory, lesscivil."

By the eighteentltentury, "the Kingdom of Naples, with its two sec-
tions, one on the mainland and thiker inSicily, was by far thdiggest
State inltaly with its five million inhabitants, but for a long time it was
possiblyalsothe worst administered, the masutine-bound anahegli-
gent.®® As had beerirue inthe earlies medieva period, and asemains
true today—contrary t@ commonmisapprehension—th8outh was no
lessurban than théNorth duringmuch of thisperiod® In 1791 Naples'
population was twice thaif Rome,three timeghat of Milan, fourtimes
that of Turin orFlorence; bulNaples was "a grotesque parasitegny of
whoseinhabitants wereoyal employees, psts,domesticservants, and
beggars. She lived on the bauka desperatelpverworked,desperately
poor, peasantry, who wemiven nocivic rights.®’ In the southern cities,
the power of thenobility remainedparamount, with'little of that min-
gling of nobles andownsmen s@haracteristic o§ocietyin the north.?®

In the North thearistocracy'power, which hadlong beenchallenged,
was alreadybeginning toerode. Bycontrast, "in thesouth ‘during thdirst
decades of theighteenttcentury thepolitical jurisdictional andeconomic
power of thebarony [was]still virtually intact.' There, theprocess of
overthrowirg feudalism wasparticularly $ow: at the endof the century
the power of thebarons wasstill extremelystrong.®® The gulf between
rulers and ruled was exacerbated in the Mezzogiorno by théhectir-
tually all the successivalynasties thatontrolled the Sott were alien.
From 1504 until 1860, all ofltaly south of thePapal States wawmled by
the Hapsburgs and thedBrrbons, whalas Anthony Pagden hasecently
described indetail) systematicallypromotedmutual distrust and conflict
among theirsubjects,destroying horizontal ties aolidarity in order to
maintain the primacy ofertical ties ofdependence arekploitation’®

Despite theeclipse ofcommunal republicanism in thdorth after the
fourteenthcentury, as the dewmoratic revolutions thatwere to sweep
Europe in thenineteenth centurapproached thétalian peninsula, the
discerningobserver coulddetect thecontinuing regional differences of
culture andsocial structure that hadppeared in thenedieval era seven
centuries edier. As we shall seethoseenduring differencesvould pow-
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erfully condition how thevariousregionswould respond to the new chal-
lenges andopportunitiesthat loomed ahead, adtaly achievednational
unification.

CIVIC TRADITIONS AFTER UNIFICATION

The nineteenth century waatime ofunusualferment inthe associational
life of much ofWestern Euspe, particularlyamong theso-called "popu-
lar* classes—that is, thgreat bulk of thepopulation. Older forms of
organizedsociability, such athe medieval guilsl and religiousocieties,
had gradually lost vitalityover tre precedingcenturies, and werenere
remnants fronthat earlier age whethey had genuinelgngagedpopular
interests ad passionsWinds of change, spawned by tReenchRevolu-
tion, now sweptway much othis moldering socialinderbrushInspired
by the astringendoctrine oflaissez faire liberal governments in France,
Italy, andelsewhereabolishedguilds, dissolved religiougstablishments,
anddiscouraged theevival of any similarsocial oreconomic"combina-
tions." Toenforce this neworder, officials in France and Italy keptlose
surveillanceover (andoftentried to sypress) even sudinnocuoussigns
of organized sociability asorkingmen'sdrinking clubs.

This attempted eradication aiissociation—thecontemporary back-
ground, incidentally,againstwhich Tocqueville waswriting his enco-
mium ofassociationism in America—wsanot bornelightly in the villages
andtowns of the continentSoon, thefirst stirrings of theindustrial revo-
lution made thecreation of newforms of organizedsocial andeconomic
solidarity evenmore urgent. To theancestral hazards dfhess, accident,
and old age wereow added theunaccustomegberils of unemployment
and the unpleasananonymity of the newndustrial centers. Norwere
those who remained on the lamdmune tonovel ills, as theagricultural
panics of the econdhalf of the century madplain. In atime of turbu-
lence anduncertainty manypeople sught aid andsolace inorganized
camaraderie. Likea verdantsecondgrowth following a forestconflagra-
tion, new andmorevital associations began to spriop to replace those
that haddecayed obeen destroyedarlier in thecentury.

This "great surge irpopular sciability" (in the words of theminent
Frenchsocial historian MauriceAgulhon) arose inFrance in thdirst half
of the nineteenttcentury’™ It was manifested in Masoniodges andter-
cles in popular drinking clubgchambrée)and choral societies, in reli-
gious fraternities and peasatiubs, andmost especially irmutual aid
societies,created tqprovide self-help insurance against twests of sick-
ness, accidents, old age, abdrial. Many of theassociations had ex-
tremely detailed written statutes, "remarkable fortheir preoccupation
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with financial rigour, the fair distributiorof tasks angbolitical andmoral
guarantees—iishort, with efficiency inthe widestsense of the terni®

Although many of theassociations werdormed predominantly by
members of the lowerlasses, membershgdten cutacrossconventional
social boundarieswithin the local community; onecercle for example,
"was, for the most part, composed 'abrkers andartisans,’ 'masons,
locksmiths and cobblerstith, at theirhead, anumber ofbourgeois or
rather peti bourgeois who weralso intellectuals.” Although social
inequalitieswere clearly stilimportantwithin thevillage, thesocialstruc-
ture encouraged by the new associationism avliicult to classify,

somewherebetween, on the onleand, the oldstyle patronage and, on the
other, the nevegalitarianism. . . . llboks asthoughthere was a progress
from right toleft, that isfrom a structure opatronage, which wasonserva-
tive, to an egalitarianstructurewhich wasdemocratic andhat thispassed
through anintermediaryphase of democratipatronagée”

Although these groupsvere notovertly political, they often came to
have political affinities with one oranother of thetendenceof French
political life. Social interaction and thexercise oforganizationalskills
widened thecultural hoirzons of the participants anquickenedtheir
political awareness angeventually) their political involvement. "For
the lower classes of Provence tais period, to sethemselves up as a
chambréewas just asmuch andgperhaps even motban learningo read,
to become accessible wwhatever was new, to change and to indepen-
dence.™ Agulhon'spainstakingreconstruction of life irseveralsouthern
French villages dhis era has shown how thgsilturalmobilization in the
yearsafter 1830contributeddirectly tothe great politicalmobilizations of
1848.

Italian cial historiography of thigperiod awaits itsAgulhon, so we
lack anysimilarly evocatie portrait ofsociallife in the early nineteenth-
centuryltalian town. Nevertheless, iseemdikely that simila trends ap-
pearedduring theRisorgimento(or "resurgence"fhat rousedltalians to
political action and led irl870 to thepolitical unification ofltaly.”® In
fact, much of theargument forunification wasbased onclaims for the
"principle of association'which all the various nationalist movements
(Mazzinians, neo-Guelphs, Cavoian moderates)stressed. Scientific
congressesprofessionalassociations, a@hreformist groups (especially
in Piedmont, Tuscany andLombardy) pressed formajor social, eco-
nomic, andpolitical reforms. Newly formed associationgincluding the
renowned'secretsocieties”) anchewspapersverecentral to the abortive
revolutions 0f1848 and tahe nationalist agitation that deto the plebi-
scites of 186Qhat ratifiedunification. Newcivic, charitable, and educa-
tional associations werfeunded inmost cities andowns?’
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A particularlyimportantmanifestation of thiSprinciple of association”
in post-unification Italy washe development ahutual aidsocieties, di-
rectly analogous teheir Frenchcounterparts and to the "friendgocie-
ties" of Britain, also founded itthis period. In the aftermath of the sup-
pression of theltalian guilds and"pious societies,"particularly after
1850, these mutual aid societies—"thefirst embryo of anassociative
process™—were founded toalleviate thesocial and economibardships
of urbanartisans andraftsmen.

The functions of tle mutual aidsocietiesincludedbenefits toaged and
incapacitatednembers andhose otherwiseinable to work; aid to fami-
lies of deceasednembers; compensation fardustrial accidents; pay-
ments to unemployedvorkers; monetary encouragememt members
traveling insearch ofobs; funeralexpensesnursing andmaternitycare;
and the provision afducational opportunities fonembers and thefam-
ilies, including nightschools,elementaryinstruction,arts andcrafts, and
circulating librares. Although the mutual aidocietiesrespondedarticu-
larly to the needs of theurban working @sses, their membership and
their appeal cuacrossconventional boundariesf class,economic sector,
andpolitics.” In effect, mutual aidsocietiesprovided adocally organized,
underfunded self-help version ofvha the twentieth century wouldaall
the welfarestate.

Thesevoluntary associationsignified less aridealistic altruism than a
pragmaticreadiness t@ooperatewith otherssimilarly placed inorder to
surmount the risks @rapidly changingsociety. At thecore of themutual
aid societies was pictical reciprocity:I'll help you if you help melet's
facethese problems togethtdratnone of us can facalone. Inthis sense,
these newforms of sociability were drectly reniniscent of the formation
of the medievalcommunesmore than seven centuries earliewith their
fabric oforganized collectivaction formutual benefit. Just as tlearliest
medieval self-hgd associationsepresented/oluntary cooperation to ad-
dressthe elementalinsecurity of thatage—the threat of hysical vio-
lence—somutual aidsocieties represent@llective solidarity in the face
of the economidnsecuritiespeculiar to themodern age.

At aboutthis sametime and often under theegis ofmutual aidsocie-
ties, cooperativeorganizationsalso began to spring up among beptbo-
ducers andconsumers."Like mutual aidsocieties,Italian cooperatives
grew out of theconservative principlef self-help andendeavored to bet-
ter the lot of their memberswithout seekingdrastic changes iexisting
economicarrangements’® The new organizationspreacthrough all sec-
tors of theeconomy;there wereagriculturalcooperatives, labaroopera-
tives, credit cooperativescooperativerural banks, producercoopera-
tives, andconsumer goperatives, the latter comprisimgore than half of
all cooperatives by1889. Infact, concludes onelosestudent of working
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classorganization,"the variety ofcooperatives iftaly made thatountry
unique in the world ofooperation

Although cooperatives werbecomingcommon inmuch of Europe in
this period, one of thdistinguishing features diie Italian movement was
its strength amonginletteredpeasants in theountryside. Manyoopera-
tives were founded in thel880s in theNorth "to carry outpublic works
schemegduring winter unemploymenf? Far example, in1883 agroup
of landlessbracciantiin Emilia-Romagndormed a cooperative bid for
contracts for landlrainage.

There wereco-operative dairieand winefactories, as wélas co-operative
rural banks, and foperishabletruck-gardernproduce goint salesorganiza-
tion was mosnecessary. Agriculturaxperts wereemployed by a society
andsent around to g&zdemonstrations on markdays, toteachpruning and
wine production anthe use of/egetables in theotation ofcrops®

Theseforms of organized buoluntary social solidarity grewrapidly
in the last decades of theneteenthcentury. Membership in thenutual
aid societies more thaguadrupled in theéhree decadeafter 1870 and
peaked at the turn of theentury. "The periodfrom 1860 to 1890 must be
characterized as the golden agemftual aidsocieties,"concludes one
schola®* The comparable surge in cooperativescurred a decade or so
later.

The ancestry of theserganizationalinitiatives in prior forms obrga-
nized sociallity, particularly in northern Italy, wasften quiteconscious
andexplicit. Thefirst of the newcooperatives, foexample, was th&oci-
ety of Artistic Glassware irthe glassmakingcenter of Altare in iguria:

On Christmasnight of 1856, GiuseppeCesio took the lead ibringing to-
gether 84 artisanaf this ancientcraft in Altare. They proposed tdetter their
lot, greatlythreatened byconomic depression and thfiermath of the chol-
eraepidemic,through the formation of a coeggive association. Téritual
which elaboratedthis declaration of purpose suggested theival of the
medievaltradition of thisregion ofLiguria where, around the yeat000,
there sprang up thiEamous guild ofAltare which surviveduntil its suppres-
sion by King Carlo Felice odune 6, 182%

Although the manifespurposes of theserganizationswvere nonpoliti-
cal, they servedimportant latent political functions. Like their French
counterparts, the Italian rtual aid societies werdormally nonpartisan,
althoughsome werezaguelyradical and epublican, andthers were vari-
ously liberal,socialist, orCatholic ininspiration. Thecooperative move-
ment, too,remainedindependent opolitical parties, thougtcollaborat-
ing with mutual aidsocieties and theascent tradeinion movement.
Despite this nonpartisanshiphowever, participation inhese activities
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must have had what later generatiorwould tem "consciousness-rais-
ing" effects, for manyleaders in thenewly emerging dbor unions and
political movementsamefrom theworld of mutual aidsocieties and co-
operatives.Union activity in both agriculture anihdustry expandirap-
idly during the first twodecades ofhe twentiethcentury. The lagest of
the unionfederations wasocialist in oientation, but there waalso a
strong Catholic-inspiredederation,along with a number ofndependent
organizations.

Meanwhile, from thel870s to the 1890s, thtSocial Catholicism"
movement spawned numerous lay associations, particularly in the
strongly Catholic Northeast. By1883-84 themostinfluential lay organi-
zation, theOpera dei Congressi e dei Comitati Cattglibiad 993 parish
committees in theNorth, 263 inCentral Italy, thoughonly 57 in the
South; and "by1897 the Operd claimed 3,892%arishcommittees, 708
youth sections 17 universitycircles, 688workers'associations, 58&iral
banks, 24 dailynewspapers, 10periodicals, and many otherganiza-
tions andactivities.”™ Although theSouth was ndessdevoutly Catholic
than the North, it wasotablyless represented in thévic associations of
Social Catholicism, as iwould be inCatholic Actionafter World War 118

The incipient socialist counterparts tothese Catholic organizations
were centeredh the Chambers dtabor:

The Chambers, or their offshooterganizechousingco-operativesco-oper-
ative shops, and educationaksociations. Thegften producedtheir own
magazines ahran their owrrecreationafacilities. . . . Ty illustrate how
the allegedly 'modern’,Socialistlabourmovement wasleeplyimpregnated
with the older, Mazzinianideals oflocal co-operatives andelf-help, of
laicism andmutual aid®®

Although universaimanhoodsuffrage was not &blished inltaly until
World War |, several mass-based politicahovements were formed
around the turn ofhe century. Thesocialistmovement costituted the
largest and most activef these new partiesyith growing strengthboth
in areas of incipienindustrialization and in somgarts ofthe countryside,
where it drew orlocal traditions ofcollective peasant angharecropper
protest. The newpolitical mobilization also included an important and
growing progressive Catholianovement, especially in theNortheast,
where the layassociations obocial Catholicism hadeenmost active in
the preceding twalecades. IM919, on the eve of thiérst postwarelec-
tions, the @tholic movement wagormally constituted as the@artito
popolare or Populamparty. Theelectoral srength of theséwo parties, the
socialists and theopolari, jointly representing organized maspposi-
tion to the traditional regimegached a peglst afterWorld War | in the
few years of universahale siffrage before theadvent ofFascism.
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Both the socialists and thpopolaridrew on the heritage gbcial mo-
bilization, the organizationainfrastructure, and thenergies of the mu-
tual aid scieties, the cooperativeand the labounions. Sesto Sar@io-
vanni, forexample, an industrisgduburb of Milan, was the site of two
strong andivalrouscommunity networks, on€atholic andnesocialist,
each ofwhich includedhousing ancconsumercooperativesgducational
and athletic associations, bandsd choral groups, andso forth.?® The
two parties werenatural rivals for theallegiance of the masseéthe Ital-
ian electorate, and each hpdrticular regionastrongholds.Generally
speaking, thesocialistparty and itdabor affiliates flourished in the indus-
trializing areas around/ilan, Turin, andGenoa, whereas thgopolari
and their associated unions were stronger in agtioal areas. This ri-
valry would provide the basis for théominantimage ofltalian political
societyafter World War Il, centered on theonflict between tw "institu-
tionalized traditions” or "subultures,” the red (socialist) and théite
(Catholic)®

This red/whiteimage is in some respeatssleading, however, for de-
spite their rivalry, the twomass-based parties had common sociological
roots inancient traditions afollectivesolidarity am horizontalcollabora-
tion. At the turnof the century theyalso shared opposition to te&isting
authorities. Both wereweakest where the establishednservativealli-
ance, based on clientelti#s with establishedosial elites oflandowners
andofficeholders, wastrongest. At thgrass-roots oftalian politics, the
main alternative to thesocialists and th@opolari was the labyrinth of
vertical patron-client networks that for neathalf a centuryhad provided
the basis oftthe system otrasformismo in which state patronage was
bartered (vialocal notables) forelectoral support. After World War I
these samepatron-client networks, noimcreasingly organizedithin the
framework of themass parties themselves, woplersist as thg@rimary
structure of power in theesscivic regions ofitaly.**

Although mutual aidsocieties,cooperatives, and othenanifestations
of civic solidarity wereestablished in akectors of the economy and in all
parts of thgpeninsula, thewere notequally extensive or equalluccess-
ful everywhere. Innorth-centralltaly, mirroring almost preciselthat
areawhere the communalepublics had longest endurdive centuries
earlier (and where thmost civic regionsvould befound in the1970s),
the medievaltraditions ofcollaborationpersisted, eve amongpoor peas-
ants. "A significantnetwork of social andeconomicobligations, par-
ticularly in the countryside, isformed by the recognitionof neighbor-
hoodship. Betweenicini [neighbors] there igontinuousmutual aid and
exchange oéervices®

Sharecroppingamilies had in facdeveloped a ricmetwork of exchanges
and mutual aid: typical ofthese was thaiutarella, the exchange ofabour
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between families at crucial moments in the agricultural calendar, such as at
threshingime. On a culturdevel there waslso themportantpractice of the
veglia. During thelong winter evenings, families would gather in tstables
or kitchens of thédarmhouses, to plagards andjames, tknit and to mend,
to listen to and tell stories. Participation in theeglia was not segregated
family by family. Rather, . . . it involvedotating hospitality and eomplex
system ofvisiting.”

By starkcontrast, an 186Beportconcluded that irCalabria, alesolate
land locked in thesouthern traditions afuthoritarian rule (andestined to
rank as the leastivic of all the regions in thel970s), theravere "no
associations, nmutualaid; everything isisolation. Society isheld up by
the natural civilandreligiousbonds alone; but afconomicbondsthere is
nothing, nosolidarity between families obetweenindividuals or be-
tween them ahthe government®

In areas oftaly long subjectedo autocraticrule, nationalunification
did little to inculcatecivic habits:

In all classes the absence ofcammunity senseesulted from a habit of
insubordinationlearned incenturies of despotism. Even thebles had be-
come accstomed toobstruction, andhought that governments could be
fairly cheatedwithout moral obliquity solong as thecheatingwere success-
ful. . . . Instead of recognizing that taxes had topbél, theattitude was
rather that if one group gfeople haddiscovered grofitable evasion, then
other groups had better looktteeir own interests. Each provinasgch class,
eachindustry thus endeavored to gain at &x@ense of theommunity®®

Southernagriculture,althoughcomplicated by &razy-quilt patchwork
of landholding, wa typified by thelatifonda® or largeestate worked by
impoverished peasants:

The peasants were iconstanttompetitionwith each other for theeststrips

of land on theatifonda ard for whatmeagre resources veeavailable. Ver-
tical relationshipdetween patron antlient, andobsequiousness to the land-
lord, were moreimportant thanhorizontal solidarities. AsBevilacqua has
written for theperiod 1880-1920: Thepeasantclasses werenore at war
amongst themselvaban with theother gctors ofrural society; a wawhich
fed off a terrain of recurringndreal contrastdyoth economicpsychological
and cultural.' That such attitudedriumphed can only be&nderstood in the
context of asocietywhich was dminated bydistrust. . . .[T]he weight of
the past,when combined withhe failures ofstate athority after 1860 and the
disastroupeasant-landlorcklations . . . producedsacietywherdede pub-
blica (civic trust) hadbeenreduced toa minimum: thi ara diritto, muore
disperatd (he who behaves honestlgmes to a miserable end) was a noted
Calabrianproverb®’



144 CHAPTER FIVE

The primevalmistrust that rent theosial fabric inthese regionsvas in
fact, captured ininnumerableproverbs:

» "Damnel is he who truss another."

* "Don't makeloans,don't give gifts, don't dgood, for itwill turn out bad
foryou."

 "Everyonethinks of his owrngood andcheats hicompanion.”

. “Whegsyou see théouse ofyour neighbor onfire, carry water to your
own.'

In the Mezzogiorno, above allbbservedPasquale Villari in1883,
"One feels too much the T and too little the 'wé"."

The combination ofimpoverishment andnutual distrust forestalled
horizontal solidarityand fosteredvhat Banfield hasalled "amoralfamil-
ism."®"In an overcrowdethtifundiaeconomy,"recalls SidneyTarrow,
"the village square was aemployment bureawhere thefortunate few
found a day'daborwhile their bitter neighborgooked on."** "Each be-
camedifferent from theother; he came téind himselfever moreinvolved
in a bitter battle of competition to obtain work or to be ableubivate a
little land, andhusparticipatedess in class salarity and inthe life of the
collectivity, andappearecexclusivelyinterested in the progress loim-
self and hisamily."*°> Mark thecontrast withthose landlessracciantiof
civic Emilia-Romagnawho, facing asimilar dilemma, formed avolun-
tary cooperative t@eeksharedwork.

As Tarrow, among othescholars, hagmphasized, th&outhwas not
(andis not) apolitical orasocial*>® On the contrary,political cunning and
socialconnections have long been essentiauovival in this melancholy
land. The relevardistinction is nobetween thgresence and absence of
socialbonds, butather between horizontal bondsnofitual solidarity and
vertical bonds ofdependency and exploitatiomhe southerner—whether
peasant ocity-dweller, whether in the ol#lapsburg kingdom of the six-
teenthcentury, the newtalian kingdom ofthe nineteentttentury, or (as
we saw in theprevious chapterthe regionapolitics of the lateéwentieth
century—has soughtefuge in vertical bonds ofpatronage and clien-
telism, employed for botteconomic angpolitical ends:

Clientelism is theproduct of a disorganisociety andends tgpreserve social
fragmentation and disorganization. . Turiello [a close observer of the
Mezzogiorno in thel880s] refersagain andagain to théexcessive isolation
(scioltezza)of individuals' who feel nanoral bondoutside thefamily, and
views theclientele as thepecific remedy for disjointed society. The clien-
tele, he wroteare 'the only associationsvhich actually show realperative
energy in a civil societyhich hasbeen dividedwithin itself for centuries'
andin which peopleunite not on thebasis ofmutualtrust but onlywhen
forced bynecessity®
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The new institutions ofthe unified nation-state, fafrom homogenizing
traditional patterns opolitics, were themselvepulled ineluctably into
conformity withthosecontrasting traditiongust as theegional govern-
ments after1970 would beremolded by these sanmsmcial andcultural
contexts:

In the 1870s, one can sahat themostadvancedorovinces of Italyalready

were expressing theipreferences through freastitutions orassociations—
agrarianassociationsmutual aidsocieties, chambers of commersayvings

banks—while thesouthernones were moraclined to makeuse of personal
contacts or parliamentamnd municipal clienteles:®

The southernfeudal nobility—along withelements of theirbanprofes-
sional classes whbad acquireccommon land and Churgtroperties ex-
propriated by thenewly-forged Italian state—usecdprivate violence, as
well as their privilegedccess tstate resources, teinforceverticalrela-
tions of dominion anghersonal dependen@ndto discouragenhorizontal
solidarity ! LeopoldoFranchetti, aivic-minded Tuscanlandowner who
in 1876authored a remarkabhnalysis ofkocialconditions inSicily, con-
cluded:

The landedclassesuled from on high thenetwork ofclientelistic structures
at various levels and maintainexntact for their owradvantage with the
supremeaepresentative organs of theuntry. . . .Everylocal notable inhis
jurisdiction ofpower was the head of a networkpafrsons of the most di-
verse social conditions, whodepended on hirfor their economicsurvival
andsocialprestige andvho furnished hinlegal support in terms of electoral
suffrage andllegal support in the recourse fivate violence in defense of
his particular interests, iarigorouslyhierarchicakelationship of paraefudal
dependencé”’

For wretchedly vulnerabl@peasantsrecourse to patron-client ties was
a sensible response to an atomized sociéye recentccount of the
"moral economy" oflife on alatifondo estate in Calabria in théérst half
of the nineteenth centurgecounts that peasants fact feared exclusion
from the patron-client sy'em, for it alone assuretheir physical subsis-
tence,along with the necessary intermediatiomith distantstateauthori-
ties and grimitive kind of private welfargrogram(pensions for widows
and orphans andccasional "gratuities"), stong as the peasant-client
remained obedient,faithful" to the estate, andavailable" to perform
chores asequired by thdandlord-patrori®® In the absence ohorizontal
solidarity, as exemplified by otual aidsocieties, vertical dependence is
arational strategy fosurvival—even wheithose who arelependentec-
ognize its drawback¥?

The dispossessesbuthern peasantry did not alvesgndure theifate in
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silence. Violentprotestmovements, includinghronicbrigandageflared
like heat liditning across theMezzogiornolandscapehroughout thdate
nineteenthcentury. However, these anarchiepisodes(unlike the con-
temporaryurban and rural strike waves in tleenter and north of the
country) poduced no permanerdrganization andeft little residue of
collective solidarity**° The Southremained, as thgreatCommunist in-
tellectual Antonio Graniscilamented, "agreat socialdisaggregation*
Despite the occasionalolent revolts, "it ismoreimportant to emphasize
the moreusual passiveeaction of resignedubmission. For iis this sub-
mission that provides thkistorical background to thecceptance of the
arrogation ofpower byindividuals, viz. the mafiosj by the rest of the
population.®*

Organizedcriminality bears different labels in various parts of the
Mezzogiorno—Mafia in Sicily, Camorrain Campania, Ndranghetain
Calabria, and so on, but tiphenomenon everywhere habroadly simi-
lar structure. Historians, anthropologists, ah criminologists debate its
specific historich origins, but mostagreethat it is based ortraditional
patterns of patron-clientelism, arhbat it burgeoned imesponse tahe
weaknesses of ¢hadministrative angudicial structures of the state, in
turn further undermining the authoritpf those structures."The chronic
weakness of th&tateresulted in the emergence of self-héfgtitutions,
and the exclusive powerosition ofinformal groupssubsequentlynade
it impossible for theState to win thdoyalty of thepublic, while its resul-
tant weakness again strengthened fdmaily, the clientage, andmafiosi
positions.**3

If the absence afredible stateenforcement of lawsnd contracts was
oneprecondition for the emergence of thkafia, asecond, no less impor-
tant, was thancientculture of mistrustDiego Gambetta emphasizes this
prerequisite formafiosopower: "Distru$ percolatesthrough thesocial
ladder, and té unpredictability ofsanctions generategncertainty in
agreements, stagnation aommerce andndustry, and aeneralreluc-
tance towardsimpersonal andextensive formsof cooperation!* As
Franchetti, the ariscratic Tuscan visitor t&icily, observed in1876:

Mattersnaturallyreached a poinwhere the instincof self-preservatiomade
everyone ensure the helps@meonestronger; since ntegitimateauthority
in fact existed, it fell to clientelism tprovide the forcewhich held society
together. . . . A veryinequaldistribution of wealth; d@otal absence of the
concept okequalitybefore thelaw; apredominance dhdividual power; the
exclusivelypersonakharacter of all gcial relations; all thiwas] accompa-
nied (as wasnevitable) by the bitterestf hatreds, by @assion forevenge,

by the ideathat whoever didot providejustice fa- himselflackedhonor!*®

Given thispervasivelack oftrust and security, ensured neither by the
state nor bycivic norms andnetworks, mafiosi (and their counterparts
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elsewhere in theSouth) provided a kind of privatized Leathan. 'The
Mafia offered protection againstbandits, against ruraltheft, against the
inhabitants ofival towns, above alhgainst itself.**® Mafia "enforcers"
enabled economiagents to negotiategreements with enodicum ofcon-
fidence thatthose agreements would Bept. 'Themost specific activity
of mafiosi consists in producing anselling a veryspecialcommodity,
intangible, yetindispensable in amajority of economic transactions.
Rather than producing carseer, nuts antholts, orbooks, they produce
andsell trust."**’

As one mafiosoexplained his role;One man willcome and say: 'l
have aproblemwith Tizio, do see if you casettle thematter for me." |
summon theerson concerned tae or else | go andsit him—according
to what terms we areon—and | reconcilehem.® (The mafiosg of
course,also has ainterest inincreasing demand for hgervices byudi-
cious injections oflistrust into thesystem, tgorevent his customerfsom
establishingindependenmutual trust.)Despite themanifold costs of this
system—socialgconomic,political, psychic, and moral—from the point
of an individual trapped,powerless, in thelesolateanarchy of the Mez-
zogiorno, "tochoose twbtain themafioso'sprotection can hardly be con-
sideredirrational."™*°

Only a romanticidealization of theMafia, however, could ignore its
fundamentallyhierarchic, exploitative nature. Inthe nineteenthcentury,
mafiosiserved awiolent middlemen betweeabsentee landlordsndtheir
clients??° As olderforms of feudalism began to bredkwn, "the ancient
bravi [underlings] of the feudalords went into businesfor themselves
andcontinued taexerciseviolence forprivatepurposes. . . These male-
factors, freed from the pure system tdudal rdations, became thus an
essential factor ithe clientelisticsystem thatook its place.™®* Like the
conventional clientelism imirrored, the Mfia adjustedquickly to the
new institutions of thetalian state, and inexorabhgshaped the practices
of representativademocracyinto conformity wit traditional patterns of
exploitationand dependence.

The structure of theMafia itself is clasically based on vertica{often
unstable)relations ofauthority and dependence, wilittle or no horizon-
tal solidarity amongequals.According to Hess'sdetailedaccount, the
basic organizationalnit of the Mafia, thecosca is not a group:

Interaction and amwareness ofwe', aconsciousness of avbjective to be
jointly strivenfor, areabsent oslight. Essentially it is anultitude ofdyadic
relationshipsmaintained by themafioso(m) with personsindependent of
eachother (X - X;)). . . . None of the Xersons regardimself as a mem-
ber of an organization, in a waghat a bandibr partisanregardshimself as
belonging to a gang or toresistancgroup,i.e., togroupswhich can survive
evenafter the elimination of the lead&?.
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Organized criminality is an organ@aement in tk patterrof horizontal
mistrust and vertical exploitation/dependence that haharacterized
southernculture andsocialstructure for ateast amillennium?*?3

MEASURING THE DURABILITY OF CIVIC TRADITIONS

Standard historiceiccounts arenambiguous itheir contrastinglescrip-
tions of civic engagement in the Noréimd in theSouth. However, this
broad contrast obscuresnportantand enduring differencesvithin each
of these two broad sections of tlweuntry, differences fromegion to
region andevenfrom province to provinceFar example,Pino Arlacchi's
careful description oflife in three areaswithin nineteenth-centurCala-
bria contrasts theakedauthoritarianism of Gitone and the clan violence
of Gioia Taurowith the unexpectedradition of cooperatives andhutual
aid in nearbyCosentino. Tahesecontrastingtraditions, Arlacchitraces
the markedlifferences insocial stability andeconomicprogresghat have
characterizedhese three areas the postwaperiod'** We havealready
noted somevariation in the tenacity of civitraditionsamong the various
regions of theNorth. If we are toestablishmore systematically thdine-
grained linkages between thegaditions and the incidence of the civic
communityprofiled in the previous chapter, weust movebeyondquali-
tative ketches taquantitativeassessments. We must discipline our tale by
careful counting.

The available statisticakvidenceconfirms thestark differences from
region to regiorin associationisnand collectivesolidarity a cetury ago.
By 1904, forexample, Piedmont hadmore than sevetimes asmany
mutual aidsocieties afuglia, in proportiorto population. By1915, co-
operative memberghiper capita was eighteen times greater in Emilia-
Romagna than iMolise. Theseregionalconcentrationslepended irtiurn
on the pre-existing traditions dafollaboration andsociability. Often an
ancient guidl found reincarnation in dpious society" in thesighteenth
century,which in turnevolved into amutual aidsociety, which encour-
agedcooperativeswhich subsequentlformed the basis for labamions
and mass-based political parties.

All these modermanifestations afocial solidarity andpolitical mobi-
lization, stretchingover the sixecadedetween 1860 anti920—mutual
aid societies, cooperatives, anchass-based political parties—were
closely intercorrelated. Thewere associateaswell with other manifes-
tations of civicinvolvement ad sociability, including electoralparticipa-
tion andcultural andrecreational asgiations. Theavailable nationwide
guantitativeindicators of civic engagemei the late nineteenthcentury
thusinclude the following:
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« Membership inmutual aidsocieties:®®

« Membership in cooperativé

« Strength of the mass parti&$;

» Turnout in tke few relatively open electiondefore Fascismbrought au-
thoritarian rule tdtaly;?

« Thelongevity oflocal association$?

The impressiveintercorrelations among theseveralmetrics §hown
in detail in Appendix F)demonstratehat, in thenineteenth ancearly
twentieth centuries, theameltalian regions thasustainedcooperatives
andchoral societieslsoprovided the most support fonutual aidsocie-
ties and mass parties, and that citizens those sameregions were the
most eager to make usetbgir newlygrantedelectoralrights. Elsewhere,
by contrast, apathy and ancievertical bonds of clientelism restrained
civic involvement ad inhibited voluntary, horizontally organizedmani-
festations ofocial solidarity.

In order to explore thhistorical antecedents Wfivic-ness" incontem-
porary Italy, we havecombined thesdive indicators into a single factor
score,representinqiineteenth-centuryraditions ofcivic involvement, as
summarized inTable 5.1° Figure 5.2 charts how thegeaditions of
civic involvementvaried across the regions that Italy comprised in the
half centurybetweenroughly 1860 and1920.

Even a cursoryomparison of Figure 5.@ith Figure 4.4attests to the
astonishingconstancy of regiondtaditions ofcivic involvementthrough
more than a century of vastocial change. A moreconvenient way of
visualizing this continuity isprovided in Figure 5.3which arrays the
almost perfect correlation between our CivicCommunity Index for the
1970s and 1980s and ooomparable measure ofvic involvement a
century earlier’® Despite themassive wavef migration, economic
change, andocial upheaval that have swept along fheninsula in the
interveningdecades, contemporary @viorms andoracticesrecapitulate
regionaltraditions thatwvere wellestablished longgo®*?

Where Italians &entury agovere mostactively engaged in new forms

TABLE 5.1
Traditions of Civic Involvement, 18601920
Component Loading
Strength of mass-based parties, 1919-1921 0.97
Incidence of cooperatives, 18891915 0.93
Membership in mutual aid societies, 1873-1904  0.91
Electoral turnout, 1919-1921 0.78

Local associations founded before 1860 0.56
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FIGURE 5.2
Civic Traditons in the Italian Regions, 1860-1920
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of social solidarity and civiemobilization, exactlythere Italiangoday are
the mostthoroughly civic in their plitical and social life. And in these
very regiors publiclife was distinctively civicnearly amillennium ago,
with an equallyimpressiveflowering of communitylife, including tower

societies,guilds, neighborhoodassociations, andther forms oftivic en-

gagement. Theabsence of adeqte statisticarecordsprevents us from
demonstrating thisongercontinuity with thesamequantitativeprecision

that is possible for thamore recenperiod, althoughFigure 5.1, Figure
5.2, andFigure 4.4 provide glimpses ¢his continuity in c. 1300, c.

1900, and c. 1970. In amgvent, therituals performed athe Christmas
Eve founding of that firstcooperative in Altarén 1865 suggest thathese

historicalcontinuities did noescape the pticipants themselves.

How important areghese deepraditions of civiclife for institutional
performancetoday?Figure 5.4 presentthe correlationbetween institu-
tional performance in thd980s anctivic traditions in 1860-1920. The
pattern is stark: Oneould have predicted thauccess ofailure of re-
gional government italy in the 1980swith extraordinary accuracy from
patterns otivic engagementearly acentury earlief*®
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FIGURE 5.3
Civic Traditions and the Civic Community Today
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FIGURE 5.4
Traditions of Civic Involvement, 1860-1920, and
Institutional Performance, 1978-1985
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ECONOMIC DEVELOPMENT AND CIVIC TRADITIONS

In quantitativesocialscience, it is rarendeed to discoveratterns as pow-
erful—almost mesmerizing—as those havgust examined. Anmpor-
tant omissionfrom ourargument, bwever, will alreadyhaveoccurred to
the prudentreader. Incontemporanytaly, thecivic community isclosely
associatedwith levels of socialand economicdevelopment. Generally
speaking, regions today that are civic atsohealthy,wealthy, and in-
dustrial. That could easilynean, askepticmight suspectthat thecivic
community is merely epiphenomenal—that onlgconomic well-being
can sustain a culture ofvic involvement. It isdifficult today for poor,
sickly peasants t@ngage incivic-minded participation, and so it must
have beera centuryago. Might notcontinuities ineconomic and sual
structure account fothe apparentontinuities in civic life?Perhaps the
mesmerizingcorrelations arespurious.Economicsmatters, notivics.

The historical saga we hawecounted castsomedoubt on this claim,
for the long-term patterns obntinuity andchange are natonsistent with
any simple economicdeterminism. In thefirst place, theemergence of
communalrepublicanisndoes not seem tioavebeen theconsequence of
unusualaffluence. Thdevel of economic development in northétaly in
that period wasquite primitive, farlessadvancedhan theMezzogiorno
today, and perhaps evésssadvanced thathe South irthat epoch* As
we have seenthe prosperityof the communal republics veaarguably the
consequence, awuch as the cause, of therms andnetworks of civic
engagement:®

In the secongblace,civic differenceshetween the North and Soudher
this millennium appear tohave been morestablethan economicdiffer-
ences. TheNorth-Southeconomic gapseems tchave waxed anevaned
and everreverseddirection inseveral periodsespecially in response to
externaldevelopments. In thewelfth century the Normakingdom was
nearly as advanced as the North, with the advent of communal repub-
licanism, theNorth (andespecially thetowns of theCenter-North, the
heartland of civic engagement) grewmore rapidly for severalcenturies.
Beginning in thefifteenth century,however, in theaftermath ofpesti-
lence, foreigninvasion, shifts inworld trading patterns, andther ex-
ogenousshocks, theNorth's advantage faded angkerhapsdisappeared
entirely by the sixteentbentury.Recall thosesixteenthcenturymigrants,
fleeing thedebilitated North insearch ofa better life inboomingNaples.
By contrast, although #cultural gap ishad to measuregreciselyacross
thesecenturies, we havencountered no evidendkat at any poinbver
these ten centuries the South weasr ascivic in its norms and patterns of
association as thHorth.
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TABLE 5.2
Civic Traditions and Socioeconomic Development

Correlation (r) between Civic Traditions
(1860-1920) and Measures of Socioeconomic
Development (1870s-1970s)

Agricultural Industrial

Share of Share of Infant
Decade Workforce Workforce Mortality
1870s -0.02 -0.15 -0.07
1880s -0.22 0.14 -0.22
1890s — — -0.26
1900s —0.43 0.52 -0.20
1910s —0.52 0.64 -0.44
1920s -0.56 0.66 -0.58
1970s -0.84 0.84 -0.67

The civic regions did not begin @althier, and theyhave not always
beenwealthier, but so far as wen tell, they haveremained steadfastly
more civic sincethe eleventhcentury. Thesefacts are hard to reconcile
with the notion that civic engagemeig simply a consequencef pros-
perity.

For the period sinceUnification, we can draw omore quantitative
evidence toassess the notidiihat economicdevelopment is the cause or
precondition forcivic norms andnetworks. The first bit oftatistical data
contrary to simple economideterminism ighis: the powerfuktontempo-
rary correlatio betweeneconomics andgivics did not exist a centurggo.
We can demonstratthis notablefact with indicatorsboth of industrializa-
tion (as measurely agricultural andindustrial employment) and of so-
cial well-being (as measured ligfant mortality), for which eliable data
areavailable on thdtalian regions over the lastentury. (Bble 5.2offers
the relevanevidence.)

Throughout thé period,economicstructure andocialwell-being have
become ever mercloselyalignedwith the virtuallyunchangingpatterns
of civic involvement. Like a powerful magneticfield, civic conditions
seemgradually but inexorablyo hawe broughtSocioeconomiconditions
into alignment, sahat by the 1970s Socioeconomicmodernity is very
closelycorrelated with theivic community**

To appreciatethis pattern,contrast two regions that at the turn of the
centuryseemed irmanyrespectomparable in terms of economic struc-
ture andsocial well-being. In 1901Emilia-Romagna ranked just at the
national median in terms dhdustrialization, with 65percent of its
workforce on the land and only 2fercent infactories. By way of com-
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parison, Calabria wasslightly more industrial than Emilia-Romagna
(with 63 percent of i6 workforce inagriculture, 26percent inindustry).
To be sure, Calabria'®conomy was "paleo-industrialfr the regon's
industry wasprimitive, andits citizens were poorer andess edcated,
while Emilian agriculture waselatively prosperous. On thatherhand,
Emilia-Romagna'dnfant mortality ratein the first decade othis century
was worse tharthe national average, whereaf€alabria's figure was
inghtI%/ betterthan the nationahveragethoughstill appalling inabsolute
terms'®’ Whatever te marginal socioeconomicdifferences between
them, both werebackward regions.

In terms ofpolitical participation andsocial solidarity, onthe other
hand, Emilia-Romagna wadblessed at théurn of the century (as it re-
mainstoday and as it apparepthad been almost aillennium ago) with
virtually the mostcivic culture in allof Italy. By contrast,Calabria was
cursed (andtill is) by perhaps the leasivic of Italianregional cultures—
feudal, fragmented alienated, andsolated.

Over thenext eightdecades, aocial and economic gap markable
proportionsopenedbetween the two regions. Betwedf801 and1977,
the fraction of tike Emilian workforce inindustry doubled (from 2@er-
cent to 3%ercent), whereas tHeaction of Calabria workforce in indus-
try actuallydeclined over those eighiecadeqfrom 26 percent to 25 per-
cent), the onlyregion in all of Italy forwhich thatwas true. Thanks to
advances in medicinand public health, infantmortality had fallen sub-
stantially throughout Italy, but Cdlaa had trailed welbehind Emilia-
Romagna*® By the 1980s, Emilia-Romagna, with one of the most dy-
namiceconomies in thavorld, was on its way tbecoming the wealthiest
region in Italy and among thaost advancedh Europe, whileCalabria
was the poorestregion inltaly andamong the most backward in Europe.
Among the eightyregions of the EuropeaGommunity, raked by GDP
per capita, Emilia-Romagngumped from 45th tol7th place between
1970 and1988, thebiggesijump recorded by any region Burope, while
Calabria remainetbcked inlastplacethroughout theperiod!*

This pattern of correlations raises iariguing possibility: Perhaps re-
gional traditions of cividnvolvement in thdast centuryhelp account for
contemporarydifferences inlevels ofdevelopment. In othewords, per-
hapscivics helps teexplain economigsratherthan thereverse.

Despite thefrailties of these historical statistics, we carexploit the
available data to explore neodirectly the interdependencies between
socioeconomiadevelopment and traditions ofvic involvement!*° One
simple empirical test is toompare two setof predictions,using thesame
setof independenvariables ineach case:

1. Predictinglevel of economiadevelopment in thel970sfrom develop-
ment and civicinvolvementaround 1900.
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FIGURE 5.5
Possible Effects among Civic Involvement, Socioeconomic Development,
and Institutional Performance: Italy, 1900s—1980s
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2. Predicting civicinvolvement in thel970s from the samearliermeas-
ures ofdevelopment andivic involvement.

If the economic determinist is correct, economics at time one should

predictcivics at time two. If, on thetherhand,patterns otivic involve-
ment haveeconomicconsequences, then civiastime one should help to
predict economics at timevo. (In both cases, we need tmwntrol for the
earlier levels of thelependent variablesince presumably théestsingle
predictor of avariable at timewo is thatsamevariable at time one—the
so-called "auto-regressive'effect.) In principle, of course, botheffects
might operate Bnultaneously, implyingsome eciprocal influence be-
tween civicsand economicsFigure 5.5illustrates theseveral possible
causalpaths.

Theoriesthat give priority to socioeconomicstructure imply that ar-
rows b andd should bequite strong (especially), whereas the¢heorythat
civics hassocioeconomiconsequences emphasizesowsa andc (espe-
cially ¢). Both theories can be¢estedwith pairs of multiple regressions,
using civic traditions anda given socioeconomicvariable as measured
around 1900 topredict civic patterns and theamesocioeconomicvari-
able asmeasured in tha970s:*

The results of thisstatisticalhorse raceurn out tobe straightforward
and startling. In thefirst place, civic traditions (as measured in tH&60-
1920period) are a verpowerful predictor ofcontemporary civic commu-
nity, and (controlling for civic traditions) sich indicators ofsocioeco-
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nomic development asdustrialization and publibealth have no impact
whatsoever on civics. That istrew a is very strong and arrow is uni-
formly nonexistent. Whertivics ard socioeconomicstructurewere in-
consistent at the turn of theentury (aregion that wagivic, but relatively
poor, rural, and sickly; or a regionthat wasuncivic, but relatively
wealthy, healthy, and industrialthere was noubsequent tendency for
the civic traditions to beemolded to fit the "objectiveonditions."**?

By contrast, cividraditions turn out to be @aniformly powerfulpredic-
tor of presentevels of socioeconomidevelopment, evewhen we hold
constantearlier levels ofdevelopment.Consider each obur socioeco-
nomic variables irturn.

The most directmeasures obocial structure and economic develop-
ment areagricultural and industrial employmentThesedata clearlyre-
flect the industrialrevolution tha sweptover Italy during this century.
Over the periodrom 1901 t01977, theaveragefraction of the workforce
engaged inndustry rose from 19@ercent to 3gercent, whilehe average
fraction employed inagriculture across théwenty regions fellfrom 66
percent to19 percent. Throughout thisperiod thecross-regionaliffer-
ences wergjuite marked: In1977, agriculturalemploymentranged from
5 percent in Lombardia 3 percent inMolise, while industrid employ-
mentrangedfrom 22 percent in Molise to 54 percent irombardia. Over
the periodbetween 1901 and977, therankings of theegions weranod-
estly stablewith correlations ofapproximatelyr = .4; conventionally,
this figure would beinterpreted as aneasure ofconomic (o perhaps
center-peripheryjieterminism.

But when we uséoth civictraditions angpastsocioeconomiaevelop-
ment to predict presergocioeconomicdevelopment, we discover that
civics is actually a much bettgoredictor of socioeconomidevelopment
than isdevelopmenitself. Forexample, wherpredicting theproportion
of a region'sworkforce in agriculture in1977, we aremuch better off
knowing the culturatonditions othat region in1860-1920than theagri-
cultural workforce of thatregion in 1901-1911. Infact, nineteenth-cen-
tury civic traditions are such powerful predictor oftwentieth-century
industrialization thawhen cultural traditions arbeld constant,there is
simply no correlation at allbetweerindustrialemployment in1901-1911
and industrial employment in1977. Inother words, arrowc is quite
strong andarrow d is quite weak'*®

In the case ofpublic welfare the conclusion is identical: civic tradi-
tions, asmeasured in1860-1920, prdict infant mortality in the late
1970smuchbetterthan infantmortality in 1901-1910does; infact, hold-
ing civic culture constant, theorrelation betweemfant mortality across
those six decades imsignificant. Inother words, forinfant mortality,
arrow d is negligible, whilearrow c is ratherstrong***
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FIGURE 5.6
Actual Effects among Civic Involvement, Socioeconomic Development,
and Institutional Performance: Italy, 1900s—-1980s
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In summary,economicsdoes nofpredictcivics, butcivics doespredict
economics, betteindeed than economiciself.*** Figure 5.6 synthe-
sizes ourfindings. Arrow b (the effect of economics ortivics) is non-
existent, while arrow c (the effect of civics on economics) is strong—
stronger everthan arrow d. Moreover, arrowa (civic continuity) is very
strong, whilearrow d (socioeconomiccontinuity) is generallyweak. A
regions chances of achievingocioeconomicdevelopmentduring this
century havalependedess on itgnitial socioeconomie@ndowmentghan
on its civic endowmentsinsofar as we cajudge from thissimple analy-
sis, thecontemporarycorrelationbetween civicsand economicsreflects
primarily theimpact of civics on economics, not the reveiSe.

Civic traditions haveemarkable staying poweMoreover, as the dis-
coveries of thegreviouschaptershowed, it iscontemporarycivic engage-
ment (arrow €), not socioeconomiclevelopmentarrow f), tha directly
affects theperformance ofegionalgovernment. We now sderther evi-
dencethat that effect is not spurious. On the contrahgseresults sug-
gest, civic traditionamay have powerfulconsequences faconomic de-
velopment angocial welfare, as well aor institutionalperformance.

Union membership, waoted in the previoushapter, is besteen as a
concomitant otivic engagementiatherthan asmerely aresponse to eco-
nomic circumstanceThis interpretation is strengthened &yamining re-
gional patterns ofinion membership just after the firdvorld War
Aggregateunion membershiprates in 1921 are verystrongly correlated
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with prior civic traditions (r= .84). So strong ithis link that, controlling

for civic traditions,there isno correlation at albetweenindustrialization
andunion membership.Union strength followed patternsf civic solidar-
ity, ratherthanpatterns oeconomicdevelopment®

Theseunexpectedelementallinks between civics andconomics cast
new light onthe long-standinglebate abouhe North-Southdevelopment
gap, not onlywithin Italy but also globally.The widening gulfbetween
North and South ighe central issue ofmodernltalian history, and it is
worth recalling the starkfacts that havearoused sut passionamong
scholars andctivists. AtUnification, neither the North nor the South had
really been touched by thedustrial revolution. Adate as 1881toughly
60 percent ofltalians worked on the landslightly more in the North),
while fewer than 15 peent(slightly morein the South)worked inmanu-
facturing, including cottage industry. However, northern farms were
more productive, andhus percapita incomewas probably 15-20 percent
higher in the North at the time tfnification. After 1896, however, in-
dustrializationbegan to move the North shargiead, whereate South
actually became lessirban and lesindustrial betweenl871 and 1911.
Thus, by 1911 theNorth-South gap hawidened appreciablynorthern
incomes were about 50 percdngher*

Throughout the twentieth centuryetiNorth-South gap hagrown re-
lentlessly,despiteswings inworld conditions(war andpeace, the Great
Depression and thpostwar boom)fundamentalconstitutional changes
(monarchy,Fascism, angarliamentary democracygnd greatchanges
in economic policy(the Fascistattempt atautarky,Europeanintegration,
and, notleast, a massiverogram ofpublic investments ithe Mezzo-
giorno over the lastorty years).Eventhough theSouth has experienced
somemodest,welcomedevelopment imecent decades, at the same time
the North has enjoyed one thie most remarkablgrowth spurts inVest-
ern economichistory, pullingfurther andfurther ahead of theSouth. By
the mid-1980s, per capita income was mity@n 80percenthigher in the
North 1%

Few topics inltalian historiography haveroused such debate tds
steadily increasinglualism—the so-called "Southern Question." Con-
ventionaleconomictheory, infact, predictsgradualconvergence in levels
of regional developmentvithin a single country, only heightening the
puzzle ofitalian dualism®** Many possibleanswers haveeenoffered:

¢ Physicaldisadvantages of th®outh, includingdistancefrom markets, un-
favorable terrain, ahlack of naturalresources.

» Misguidedgovernment policies, especially time latenineteenttcentury,
including, in paticular,

(1) trade policy(first, freetrade that killed offledgling southern in-
dustry andater protectiorthat encouraged northeimdustry);
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(2) fiscal policy (high taxes on th&outh, and gending tobenefit the
North, on education, defenseindustries, and land reclamation—al-
though by the endf the nineteentrcenturytotal taxeswere proportion-
ally no higher in the Soutf? andthe nationalgovernment had already
begun investing substantial sumspiablic works there); and

(3) industrialpolicy (which servednorthern interests bgromoting an
alliance between heavupdustry andargebanks).

» Market externalities, th&economics ofigglomeration," antiearning by
doing" that magnifiecthe North'smodest initialadvantages$®®

» The"moral poverty" and absence dumancapital in the Mezzogiorno,
alongwith the culture of patron-clientelisrit?

Both theNorth-South gap iritaly, and therange of theorieshat have
beenoffered to account for itmirror the broadedebateabout develop-
ment in theThird World. Why do sanany countries remain underdevel-
oped: hadequateesources@overnment mistakes? center-periphdey
pendenci marketfailures?"culture"? Preciselyfor tha reason, widies
of the Italian case hawvhe potential to contributémportantly to our un-
derstanding of whynany (but not all)Third World countries remaimnex-
tricably andinexplicably mired inpoverty.

As Toniolo recentlyobservedabout theltalian debatehowever,"this
great flourishing of ideas andinterpretations h&not been supported—
either then or later—byn adequatecommitment toquantitativeanaly-
sis. . . .Although theworks dedicatedb [the 'southermquestion'lwould
fill an entire library, many of the economist's questions as to the size and
causes of Italia®conomicdualism . . . remain unanswere@™

The historicalrecord, both distant and recenligads uglike others) to
suspect thatociocultural factors are amportant part of theexplana-
tion.*® To be sure, anysingle-factor interpretation is sly wrong. Civic
traditions alone did not triggefnor, in tha sense,'cause") theNorth's
rapid andsustainedeconomic progress over thast century; thattakeoff
was occasioned bghanges in thédroadernational, international, and
technological environment. Ote other had, civic traditions help ex-
plain why the North habeen able taespond tathe challengesand op-
portunities of the nineteenth anmventieth centuries so muchmore
effectively thanthe South.

How might this "macro" link betweencivics andeconomics bemani-
fested at thé'micro" level? Through whatmechanismsnight the norms
and networks of the civicommunity contribute toeconomicprosperity?
This keyquestion meritsnore work (and we shafkturn to it in the next
chapter), but somemportantinsights are mvided by anindependent
body of researcharried out irrecent years by Italiaand Americanpolit-
ical economists.Arnaldo Bagnascdirst called attention to the facthat,
alongside thdamiliar "two ltalies" of the northerrindustrialtriangle and
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the backwardVezzogiorno, existed éhird Italy," based on ddiffuse
economy"—small-scale, but technologicaliylvanced, andhighly pro-
ductive’” Michael Piore andCharlesSabelextendedhis analysis,point-
ing to numerousexamples innorth-centralltaly of craft-like "flexible
specialization"—high-fashion textile firms arounérato, the Brescia
mini-mill steelproducers, thenotorbikeindustry ofBologna,the ceramic
tile makers of Sassuolo, arsd on. Borrowing aconceptfrom one of the
founders ofmoderneconomics,Alfred Marshall, scholars have come to
term suchareas'industrial districts.®

Among the distinguishing features tiiese decentralizedhut inte-
grated industrial districts is a seeminglgontradictory combination of
competition and cooperatioRirms competeigorously for innovation in
style andefficiency, while cooperating inadministrative services, raw
materialspurchasesfinancing, andresearch.Thesenetworks of small
firms combine low vertical integratiomnd high horizontal inegration,
through extensive subcontracting afmlitting out" ofextra business to
temporarily underemployedcompetitors. Active industrial associations
provide administrative and evefinancial aid, while local government
plays anactive role in providing thenecessarysocial infrastructure and
services, suchsprofessionatraining, information onexport markets and
world fashiontrends, and so on. The result iseahnologically advanced
and highly flexible economicstructure, whictproved precisely theght
recipe forcompeting in thdast-movingeconomic world of thel970s and
1980s. Notsurprisingly, theseregions offlexible specializationhave en-
joyedabove averag prosperityduringthese two decadéy.

At the heart othis peculiarly productiveeconomicstructure is a set of
institutionalmechanisms that enable competitiorct@xist wth coopera-
tion by forestalling opportunism. "Arich network of privateeconomic
associations angolitical organizations . . . hawonstructed an environ-
mentin which marketsprosper bypromotingcooperativebehavior and by
providing small firms with theinfrastructuralneedsthat they could not
afford alone.*®

Social mobility is high intheseindustrial districts, as workers move
from salariedjobs to self-employment andack again. Althoughlabor
unions areoften well developed and strikes are rrafre, thepractice of
"social compromise“encouragedlexibility and innovation. Mutualassis-
tance is commonand technical innovationgliffuse quickly from firm to
firm. The mportance ofcooperativehorizontal networks among small
firms andworker-owners contrasts with thealience ofvertical authority
and communication inlarge, conventional firmselsewhere initaly. In
short, by contraswith the "internal" economie®f scalehighlighted in
classicaltheories of thefirm, Marshallian industrial districts rely heavily
on "external economies.""Narrow economicconsiderations combine
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with less precisely calculableideas ofcollective advantage tccreate a
sense oprofessional solidarityvhich is thebackdrop andimit for com-
petition between théirms."¢*

Piore and Sabetoncludethat "the cohesion of thendustryrests on a
more fundamentalsense otommunity, of which thevariousinstitutional
forms of cooperation are more thesult than the cause. . . . Among the
ironies of the resurgenad craft production isthat its deployment ahod-
erntechnologydepends on itseinvigoration ofaffiliations that areassoci-
atedwith the preindustrialpast.™®?

Typically singled out agssential for thesuccess oidustrial districts,
in Italy and beyond, ar@orms ofreciprocity andnetworks of civic en-
gagement. Networks facitite flows of information about technological
developments,about the creditworthiness ofwould-be entrepreneurs,
about thereliability of individual workers, and so on. Innovatiatepends
on "continual informal interaction in cafes and bars and in the street.
Socialnorms thaforestallopportunism a sodeeplyinternalized that the
issue of opportunism at thexgense ofcommunity obligation is said to
arise lesxoften here than in areasharacterized by verticalnd clientel-
istic networks. What iscrucial aboutthese small-firm industrial dis-
tricts, concludemost observers, iswutual trust,socialcooperation, and a
well-developed sensef civic duty—in short, thehallmarks ofthe civic
community!® It is no surprise tolearn that thesehighly productive,
small-scaleindustrial districts are concentrated those very regions of
north-central Italy that wéave highlighted asenters otivic traditions,
of the contemporargivic community, and ohigh-perfomance regional
government.

We regard these discoveriabout thecultural antecedents @conomic
development aprovocative, rathethan conclusive. Itvould be ridicu-
lous to suppos¢hat thecivic traditions we haveketched irthis chapter
are the only—or even themost important—determinant oeconomic
prosperity. Infact, as theBritish historical geographerdohn Langton and
R.J. Morris point out, Whethercultural inheritance or economidevel-
opment is constructed to be @&mdependentelementwill depend very
much on the time-scalaevithin which thehistorical process isonceived.
It is obvious that they interatd change one anothefhere was neause
and effect but a @hlectical process ofreciprocation.*®* Our bivariate
model (Figure 5.6) is too simple &xcount for all of the factors that may
influenceregional economigrogress, such asatural resources, conve-
nience to majomarkets, and nationaconomicpolicies. Much finer-
grained studiegincluding studies athe subregionalevel) would be nec-
essary tesubstantiate thbroadhistorical argument we have sketched.

Nevertheless, thevidence ofthis chapter dramatizes the power of
historical continuities toaffect the odds of institutionatuccess. Even
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our simple findings imply that, to the extent that wleave oveoboked
the "real" cause(s) okconomicdevelopmentcall that Factor X), then
Factor Xmust bemore closelycorrelatedwith civic traditions than with
prior economicdevelopment. Once establisheaffluence mayreinforce
"civic-ness," while poverty probablydiscourages & emergence, in an
interlocked pair ofvicious andvirtuous circles. Our evidencergues,
however, that théeconomics civics" loop in these interactions not
dominant.Civic norms anchetworks are not simply froth on the waves of
economicprogress.

During the last tercenturies—andarticularly in thelast several de-
cades—Italy hasundergone massiveconomic, social, political, and
demographicchange. Millions ofitalians migrated from one region to
another,more thannine million ofthem (or roughlyone-fifth of theentire
population) inthe fifteen yearsafter 1955!% During thefirst centuryafter
Unification, regions leapfrogged one another in the socioeconoamk-
ings. Regionsvith a relativelyindustrial ecoomy in 1970 had noheces-
sarily been thendustrial regions a centusarlier, and regionwith good
public health in1970 had not beetie healthieones in 1870.

Despitethis whirl of change however, the regionsharacterized by
civic involvement in thelate twentieth century ar@almost precisely the
sameregions whereooperatives andultural associations anchutual aid
societies were mostbundant in tha@ineteentrcentury, andvhere neigh-
borhood assciations andeligious confraternities and glds had contrib-
uted to theflourishing communalrepublics of thetwelfth century. And
although thoseivic regions were not especially advanced economically
a century agothey havesteadily outpaced the less civic regions both in
economicperformance and (déast since thadvent ofregional govern-
ment) inquality of governmentThe astonishingensile strength of civic
traditionstestifies to thepower of thepast.

But why is the past sgowerful? Wha virtuous circles in theNorth
havepreserved theswaditions of civic engagemetiiroughcenturies of
radical socialeconomic, ad politicalchange? What viciousrcles in the
South have reproducegerennialexploitation and dependerzelo ad-
dresssuchquestions wenust think notmerely in terms of cause and ef-
fect but in terms of sociakquilibria. To that task we turn in the next
chapter.
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SocialCapital andnstitutional Success

DILEMMAS OF COLLECTIVE ACTION

Collective life in the lesscivic regions of ltaly hadeenblighted for a
thousandyears and moré/hy? It canhardly be that the inhabitanpse-
fer solitary andsubmissive squaldrForeignoppressiormight once have
beenpart of theexplanation for theiplight, but theregional experiment
suggests thaself-government is n@anacea. One i'empted to ask in
exasperationHave people inthese toubled regiondearnednothing at all
from their melancholyexperienceSurely theymust see that thewould
all be better off ifonly everyone wouldooperate for theaaznmon good.

David Hume, theeighteenth-centuryScottish philosopher, offered a
simpleparablethat captures the essential dilemma tbahfound rational
public-spiritedness:

Your corn is ripeto-day; mine will be so to-morrow.Tis profitable for us
both, that | shou'd labowith you to-day,andthat youshou'd aid me to-
morrow. | have no kindness for you, and kngwu have as little for me. |
will not, therefore,take anypains upon youaccount; andshould | labour

with you upon my own account, expectation of aeturn, | knav | shou'd
be disappointed, and thatshou'd invain depend upon your gtitude. Here

then | leave you to labour alon¥pu treat me in the sammanner. The
seasonghange; andoth of us lose our harvests for wantnoitual confi-
dence andecurity®

Failure tocooperate fomutualbenefit does natecessarily signal igno-
rance orirrationality. Game theoristhawe studiedthis fundamental pre-
dicament under aariety of guises.

* Inthe tragedy ofthe comman® herder can limit gramig by anyone else's
flock. If he limits his own use of theommon meadow, halone loses. Yet
unlimited grazingdestroys the commoresource orwhich thelivelihood
of all depends.

» A public good such as clean air or safeighborhoods, can l@njoyed by
everyonefegardless oivhether he contributes to its provision. Undsti-
nary circumstances, therefore, no one hagnaentive tocontribute topro-
viding the publicgood, and too little is pduced,causing all tosuffer.

 In the dismallogic of collective actionevery worke would benefit if all
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struck simultaneously, buivhoeverraises the strikbanner isks betrayal
by a well-rewarded scab, so everyamaits, hoping to benefit fronsome-
oneelse'soolhardiness.

* In the prisoner's dilemmaa pair of accomplices is heldcommunicado,
and each is tolthat if healoneimplicates his partnehe will escape scot-
free, but if heremainssilent, while his partnerconfesses, hwill be pun-
ished especiallyseverely. If bothremained gent, both would be let off
lightly, butunable tocoordinatetheir stories,each is better ofquealing,
no matter what the other does.

In all thesesituations, as itHume'srustic anecdote, every partyould
be better off ifthey could cooperateln the absencef a crediblemutual
commitment,however, eachindividually has an incentive to defect and
become a "free riderEachrationally expects the other tdefect, leaving
him with the "sucker'spayoff." "Thesemodels are . . extremelyuseful
for explaining how perfectly rationalindividuals can produce, under
somecircumstancesputcomesthat ae not ‘rational' whenviewed from
the perspective dll thoseinvolved.”

This quandarydoes not arise fronmalevolence omisanthropy, al-
thoughthosesentiments may bfastered by its grindenouement. Even if
neither partywishes harm to the otheand even iboth are conditionally
predisposed taooperate—Mwill, if you will—they can have no guarantee
againstreneging, in theabsence oferifiable, enforceablecommitments.
Worseyet, eachknows that theotherfaces thesamepredicament. "It is
necessary not only ttvust othersbefore acting cooperatively, butlso to
believethat oneis trustedby others.? In suchcircumstanceseachfinds
cooperationirrational, and all end uwvith an outcome no onavants—
unharvested corngvergrazedcommons,deadlockedyovernment.

The principal problem foHume'sfarmers is theabsence of credible
sanctions againstefection: How can each lm®nfident that thetherwill
keep his word in the face t#mptation toshirk? More complexcontexts,
like moderngovernment (o modernmarkets), bring theddedcomplica-
tion of monitoring: How can one ageknow whetheranother did in fact
make a'goodfaith effort" to keep hisvord, in theface ofmultiple uncer-
tainties and countervailingressures? Both accuratdormation aml reli-
able enforcement aressential to wccessfulcooperation.

The performance of allsocial institutions, from international credit
markets to regionafjovernments to bugueues,depends on how these
problems are resolved. In a world sa#ints, perhaps.dilemmas ofcollec-
tive action wouldhot arise, butiniversalaltruism is a quixotic premise for
either social action orsocial theory. If actors areunable tomake credible
commitments to one another, they must forgo many opportunities for mu-
tual gain—ruefully, butrationally.
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Hobbes, one of théirst great scial theorists toconfront thisperplex-
ity, offered theclassicsolution: third-party enforcement. If both parties
concede to theeviathan thgpower to enforce comitpetween them, their
reward is thenutual confdencenecessary to civilife. The stateenables
its subjects to do whahey cannot do omheir own—trustone another.
"Everyone forhimself and theState for all," as PietKropotkin, the Rus-
sian amrchist, skeptically characterized thguiding principle of modern
society®

Sadly, thesolution istoo neat.North puts thegroblemsuccinctly:

In principle, third-party enforcement walinvolve a neutraparty with the
ability, costlessly, to beable to measure the attributes of a contract and,
costlessly, tenforce agreements such that ditendingparty always had to
compensate thejured party to adegreethat made it costly to violate the
contract.These are strongonditions that obviouslgre seldom, ifever, met

in thered world.”

Part of thedifficulty is thatcoercive enforceent is expensive: "S-
ties which rely heavily on the use dbrce are likely to bdessefficient,
morecostly, andmoreunpleasant thathose wherdrust is maintained by
other means® The more basic problem, however, is thatmpartial en-
forcement isitself apublic good, subject to thesamebasic dilemma that
it aims to solve. For third-party enforcemémtvork, the third partymust
itself be trustworthy, butwhat power couldensurethat the sovereign
would not "defect"? "Putsimply, if the state has coercivéorce, then
those who run thestate will use thatforce in their own interest at the
expense of theest of society™

History hastaughtsouthern Italians thenprobability ofthe Hobbesian
solution to dilemmas dafollective action. "The classic provider®f insti-
tutions—monarchs—sometimgsrovided institutions thatwere welfare
enhancing; but they alsprovidedinstitutions that led teeconomic de-
cline."® In the language of gaentheory impartial third-party enforce-
ment is notgenerally a"stable equilibrium,” that is, one in which no
player has an incentive #dter hisbehavior.

In the classicprisoner'sdilemma and related dilemmas @bllective
action, by contrastdefectionis a stableequilibrium strategy for all par-
ties. "'Defect' is the uniqudestreply, not only to itself, buall strate-
gies, pure or mixed* Howeverunfortunate theconsequences for all
concerned, defectioremains rationalor any individual.

Yet, asothers havebserved, this thegproves toanuch, for itunder-
predictsvoluntary cooperation. ToaHume'svery example ofuncoopera-
tive neighboringfanners, for example, we musbunterpose thaiuta-
rella long practiced bysharecroppers ientral Italy or the practice of
barn-raising on thémericanfrontier, which are all the morguzzling in
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light of the compellinglogic of collectiveaction. "We should ask why
uncoo 2erativebehaviourdoes not emerge asten asgame theory pre-
dicts.'

This question has engagék creative energies ahany scholars in
recentyears. Game theais generallyagreethat cooperationshould be
easierwhen playerengage inndefinitely repeatecgames, so that a de-
fector faceppunishment irsuccessiveounds. This principle ifundamen-
tal to furthertheorizing in this ield. (It is so widely recognized that one
version of it isknown as the Foldheorem.}® Otherconditions internal
to the game itself that caavor cooperation, theoreticallgpeaking, are
thatthe number ofplayers be limitedthat informationabout eaclplayer's
past behavior be@bundant, andhat players not discount tHeture too
heavily. Each othesefactors is importantThey seem tamply, how-
ever, thatimpersonalcooperationshould be rare, whereassitems to be
common in muctof the moderrworld. How come?

Oneimportant line ofresearch, exemplified by theork of economist
Oliver Williamson, hasemphasized t role of formalinstitutions in re-
ducing "transactioncosts” (that is, thecosts ofmonitoring andenforcing
agreements), anthus inenabling agentsnore efficiently to surmount
problems ofopportunism anghirking® As we noted inChapter 1,Eli-
nor Ostrom hasecently demonstrated thvalue of thisapproach by care-
fully comparingcooperative attempts fmanagecommon-poolresources,
such as grazingrounds, watesupplies, andisheries.Why, sheasks,
have someinstitutions succeeded imvercoming the logi of collective
action and otherfailed? Among therinciples ofinstitutionaldesign sug-
gested by hecomparisons ar¢hat the boundaries of thastitution be
clearly defined, that affected parteparticipate indefining the ules, that
violators besubject to graduated sanctiorisat low-cost mebhanisms be
available forresolvingconflicts, and so off.

This version ofthe newinstitutionalism"leavesopen, however, a cru-
cial question: How and why are formalstitutions thathelp surmount
collective action problemsctually provided? It wouldeemthat thepar-
ticipantsthemselvesannotcreate thenstitution, for thesame reasothat
theyneed it inthefirst place, and ammpartial "lawgiver"is asproblemati-
cal asan impartialHobbesian sovereign:

We cannot writea contract(i.e., aconstitution) toabide by ourconstitution

without falling into aninfinite regress ofuchcontracts.Formalmechanisms
of social control shouldarchetypically besubject to freeriding, as ruling
cligueswhittle away at the constitutiomtherwisewell-meaning citizens let
their neighbors bear theosts ofpolicing theseusurpers, andcofflawscheat

on their taxes and rutraffic lights."®

Scofflaws, shirkers, andruling cliqgues doafflict many ®cieties, of
course, as citizens in thesscivic regions of Italy camestify. Yetcollab-



SOCIAL CAPITAL 167

orative ingitutions elsewhereseem towork more effectively. Why? To
resolve this puzzle, somehard-nosed theorists recently have turned to
what Robert Batederms "soft"solutions, such asommunity andrust:
"In a world inwhich there argprisoner's dilemmas;ooperativecommu-
nities will enable rationaindividuals totranscenctollective dilemmas.*

SOCIAL CAPITAL, TRUST,
AND ROTATING CRE DIT ASSOCIATIONS

Success in overcomingilemmas ofcollective action and theelf-defeat-
ing opportunism that they spawdepends on the broadsocial context
within which anyparticular game iplayed. Voluntary cooperation is eas-
ier in a communitythat hasinherited a substantiaitock of sociakcapital,
in the form of norms of reciprocity ametworks ofcivic engagement?

Social capital here refers tdfeatures ofsocial organization,such as
trust, norms, and networks, that canprove the efficiency ofociety by
facilitating coordinatedactions:

Like other forms otapital, social capital isproductive, makingossible the
achievement ofertain ends thawvould not be attainable in ibsence. . . .
For example, a grup whosemembersmanifesttrustworthiness ahplace

extensive trust in onanother will beable to accomplishmuch morethan a

comparablegroup lacking that tustworthiness anttust. . . . In aarming

community . . .where onefarmer got his hayaled byanother and where
farm took areextensivelyborrowed andent, thesocial capital allowseach

farmerto get his work done with legghysicalcapital in the form ofools and

equipment?

Spontaneousooperation idacilitated bysocialcapital. Aninstructive
illustration of thisprinciple is a type oinformal savings institution found
on every continentcalled arotating credit associationA rotating credit
associatiorconsists of ayroup "whoagree to makeegularcontributions
to afund which is given, inwhole or in part, to each contributor riata-
tion."?? Rotating credit associations haveeenreported fromNigeria to
Scotland, fromPeru toVietnam, from Japan to Egyptfrom WestIndian
immigrants in the easterdnited States to Chicanos in the West, from
illiterate Chinese villagers¢o bankmanagersand economidorecasters in
Mexico City. Many U.S.savings and loansportedly began I& asrotat-
ing creditassociation$®

In a typical rotatingcredit associationeach oftwenty membersmight
contribute a monthly surmaquivalent to onelollar, andeachmonth a dif-
ferent member wouldeceivethatmonth's pot ofwenty dollars tobe used
as he or shewished (tofinance a wedding, hicycle, a sewingnachine,
or new inventory for mall shop)?* That member isneligible for subse-



18 CHAPTER SIX

guent distributions, but iexpected tacontinue makingegular contribu-
tions until all members have had a tuat receiving the pot. Btating
credit associationsary widely insize, socialcomposition,organization,

and procedures fadetermining thepayout. All combine sociabilitywith

small-scalecapital formation.

Rotating creditassociations, howevemwonvivial theirmeetings, epre-
sent something more than social entinment or altruism. Clifford
Geertz report§rom Java, forexample, that tharisan (the term literally
means"cooperativeendeavor" or'mutual help") reflects "not so much a
general spirit ofcooperativeness—Javanese peasdatsl, like many
peasants, to beathersuspicious of groupkrgerthan theimmediate fam-
ily—but a set ofexplicit and concret@ractices ofexchange ofabor, of
capital, and of consumptiogoodswhich operate in allaspects ofife.

. . . Cooperation ifounded on avery lively sense of thenutualvalue to
the participants of such cooperation, not @general ethic of thenity of
all men or on an organic view of sociefy."

Rotating credit associations clearly viotathe logic ofcollective ac-
tion: Why shouldn't gparticipant drop oubnce he has received the pot?
Seeingthatrisk, why would anyoneelsecontribute in the first place? "A
rotating cedit associatiorobviously cannofunction unless all members
continue to keepip their obligations.® Yet rotating credit associations
flourish where nolegal Leviathan stands ready punish defection.

The risk of defwult is well recognized byparticipants, andrganizers
select memberwiith some careThus, a reputation fdnonesty andeli-
ability is animportantasset for any would-bparticipant. One important
source ofreputationalinformation, of course, iprevious participation in
another rotatingcredit association, andcquiring asoundreputation is
one important side-benefit of taking part. Both reputationakertainty
andthe risk of default ae minimized by srong norms and by dense net-
works ofreciprocalengagement. Sstrong can be the noragainst defec-
tion thatmembers on the verge défault arereported to have soldaugh-
tersinto prostitution ocommittedsuicide?’

In a small, highlypersonalizeccommunity, such as alo village in
Nigeria, thethreat ofostracism fronthe socioeconomicsystem is a pow-
erful, credible sanction. In the more diffuse, impersorsalciety of con-
temporary Mexio City, by contrast,more complex neworks ofmutual
trust must be wovertogether to supportotating creditassociations.
Vélez-lbafiez haslescribed dlourishing array of Mexicarrotating credit
associationgxtendingalong sociahetworks,based orconfianza(gener-
alizedreciprocity andmutual trust)."Confianzalinks will be both direct
andindirect and willvary in quality anddensity. In many casesmembers
must trust inthe trust of others to completéheir obligations, sine they
know little aboutthem. As one informant put it, ‘mutubst islent'."?®
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Social networksallow trust to becometransitive and gread:| trustyou,
because trust her and shassures méhat she trustgou.

Rotating credit associationglustrate how dilemmas afollective ac-
tion can beovercome bydrawing onexternalsources of sociatapital, for
they "use pre-existingsocial connections betweendividuals to helpir-
cumventproblems of imperfecinformation andenforceability.*® Like
conventionalcapital forconventionalborrowers,social capital serves as
a kind of collateral, but it is availabléo tho®e who have naccess to
ordinary credit markets® Lacking physicalassets to offer asurety, the
participants in effecpledgetheir social connections. Thusocial capital
is leveraged taexpand the credfacilities available inthesecommunities
andto improve theefficiency withwhich marketsoperatethere.

Rotating credit associations areften found inconjunction with co-
operatives andther forms ofmutual aid andsolidarity. In part, this is
because all thestorms of voluntarycooperation are fethy the same
underlying stock of socialcapital. As Ostrom reportsof small-scale
common-poolresourceg(CPR), suchas Alpine meadows,"When indi-
viduals havdived in suchsituations for a substantial time and haewel-
opedshared norms anplatterns ofeciprocity, theypossess sociaapital
with which theycan build institutional arrangements foresolving CPR
dilemmas.?*

Mutual aidpractices, likerotating credit associationghemselveslso
representinvestments insocial capital. The Javanesarisan "is com-
monly viewed by its membersess as an economimstitution than a
broadlysocial onewhose main purpose is tlsérengthening of community
solidarity." InJapantoo, "thekois but one of severaldditional forms of
mutual aidcommon in Japaneséllages, including exchangelabor pat-
terns, reciprocal gift giving, communalhouse raising and repairing,
neighborly assistance imeath, illness, andther personatrises and so
forth. Thus, as irrural Java, theotatingcredit association imorethan a
simple economidnstitution: it is amechanism strengthening toeerall
solidarity ofthe village.®?

As with conventional capitalthose whahawe socialcapital tend to ac-
cumulatemore—"them a$as,gets.""Success irstarting snall-scaleini-
tial institutionsenables a group @fidividuals tobuild on thesocialcapital
thuscreated to solve larger problemdth larger andmore complexnsti-
tutional arrangements. Currettieories ofcollective action daot stress
the process oficcretion ofnstitutional capital.®

Most forms ofsocial capital, such adrust, are whatlbert Hirschman
has called "moral resources"—that istesources whossupply increases
rather thandecreasegshrough use andvhich become depleted ifot
used®* The more two peopldisplay trust towards one another, the
greatertheir mutual confidence® Conversely:
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Deepdistrust is very dificult to invalidate throughexperience, foeither it

preventspeople fromengaging in theappropriate kind of sociaxperiment
or, worse, it leads tdehaviour which blsters thevalidity of distrust it-
self. . . .Oncedistrust has set in Boonbecomedmpossible to know if it
wasever infactjustified, for it has theapacity to beself-fulfilling 3

Otherforms of social capital, too, such asocialnorms andhetworks,
increasewith use anddiminish with disuse®” For all thesereasons, we
shouldexpect the creation amdkestruction ofsocial capital to be marked
by virtuous and viciougircles.

One speciafeature ofsocialcapital, like trust, norms, andhetworks, is
that it is ordinarily a publicgood, unlike conventional capital, which is
ordinarily a privategood. "As amattribute of the acial structure inwhich
a person is embeddedpcial capital is not theprivate property of any of
the persons whdenefit fromit."* Like all public goods, social capital
tends to be undervalued anddersupplied byrivate agents. For exam-
ple, my eputation fortrustworthinessenefits you as well as msince it
enables us botto engage ifTmutually rewardingcooperation. But | dis-
count thebenefits to you of myeing trustworthy (or thecosts to you of
my beinguntrustworthy) and thukunderinvest in trustormation® This
means thatsocial capital, unlike other forms of capital, must often be
produced as hy-product ofother socialactivities*°

Trust is anessentialcomponent ofsocial capital. AsKennethArrow
has observed, "Virtually evegommercialtransaction hawithin itself an
element oftrust, certainly anytransaction conducted over period of
time. It can be plausibly argued that much of éeenomicbackwardness
in the world can be explainenly the lack ofmutual confidence.** An-
thony Pagden recalls thiesights ofa shrewdeighteenth-centuriNeapoli-
tan economistAntonio Genovesi:

In the absence dfust, [Genovesi]pointedout, "there can be noertainty in
contracts and hence riorce to thelaws," and a society in that condition is
effectively reduced "to a state ofemi-savagery." . . . [In Genovesi's
Naples] bonds and evenoney,since so much of it wafalse,were no longer
freely accepted and thé&leapolitanswere reduced to theondition of the
savagesiescribed byGenovesi whawill only give with the right hand if they
simultaneouslyreceive with theeft.*

In the civic regions oftaly, by contrast toNaples, scial trust has long
been a keyngredient in theethos that hasustainececonomicdynamism
and governmenperformancé?® Cooperationis often required—between
legislature ad executive,between workers anchanagersamong politi-
cal parties, between thgovernment andrivate groups, among small
firms, and so on. Yeexplicit "contracting” and"monitoring” in such
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cases ioften costly orimpossible, andhird-party enforcemens imprac-
tical. Trust lubrcatescooperation. Theyreater the level dfrust within a
community, thegreater the likelihood ofooperation. Andcooperation
itself breedstrust. Thesteadyaccumulation of sociatapital isa crucial
part of the stonbehind tle virtuous circles ofcivic Italy.

The trust that isrequired tosustaincooperation is noblind. Trust en-
tails a prediction about the behaviorasfindependent actor. "You do not
trust aperson (or aragency) to dassomething merely because he says he
will do it. You trust himonly becauseknowing what you know of his
disposition, hisavailableoptions and theiconsequences, his ability and
so forth you expectthat he will chooseto do it."* In small close-knit
communities, this mdiction can béased on what Beard Williamscalls
“thick trust,” that is, &belief that rests onintimate familiarity with this
individual. In lager, more complex attings, however, a morémper-
sonal or indirect form ofrust is required®> How does personatust be-
comesaocialtrust?

NORMS OF RECIPROCITY AND
NETWORKS OF CIVIC ENGAGEMENT

Social trust in complex modernsettings canarise from two related
sources—norms afeciprocity andnetworks ofcivic engagement® So-
cial norms, according toJamesColeman, transfer theght to control an
actionfrom theactor toothers, typicallybecause that action has "external-
ities," that is,consequencefpositive or negative) for other§ometimes
externalities can beapturedthrough a markeexchange, bubften they
cannot.Norms arise when "aaction has similaexternalities for a set of
others, yet markets in the rights adntrol of theaction cannoteasily be
established, and nsingle actor canprofitably engage in arexchange to
gain rights ofcontrol.”” Norms areinculcated andsustained by modeling
and socialization(including civic education) and by sanctiof{s.

An example may clarify: Novembers here aimdy, and myleaves are
likely to end up orother people'yards. However, it imotfeasible for my
neighbors to getogether to bribe me take. The nornof keepinglawns
leaf-free ispowerful in myneighborhoodhowever, andt constrains my
decision as towvhether tospendSaturday afternoomvatching TV. This
nom is not actually taught inlocal schools, but neighbormention it
when newcomers move in, and they reinforce it frequent autumnal
chats, asvell as by obsessive ralgrof their own yards. Non-rakers risk
being shunned at neighborhood events, and non-rakingans. Even
though thenorm has no legdbrce, andeventhough | prefewatching the
Buckeyes taaking up leaves, Wisuallycomply with the norm.
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Norms such as those thanhdergird social trust evolve becausehey
lower transactioncosts andacilitate cooperatiorf’ The mostimportant
of thesenorms isreciprocity. Reciprocity isof two sorts, sometimes
called "balanced" (or "specific") and "generalized" '(@iffuse”).* Bal-
anced reciprocityefers to a simultaneowschange of items @quivalent
value, aswhen office-mates exchangmliday gifts orlegislators log-roll.
Generalized reciprocityefers to acontinuing relationship ofexchange
that is at any given time unrequitedimbalanced, buthat involves mu-
tual expectationghat a benefiggranted now should bepaid in thefuture.
Friendship, for exampl&lmostalways involvegeneralizedeciprocity.
Cicero (anative, by the way, dfentralltaly) stated the norm afeneral-
ized reciprocitywith admirable clarity:"There is noduty moreindispen-
sablethan that of returning kindness. All merdistrust ondorgetful of
abenefit.®*

The norm of generalizedeciprocity is ahighly productivecomponent
of socialcapital. Communitiesn which this norm is followed camore
efficiently restrain opportunism angesolve problems ofollective ac-
tion.>? Reciprocity was at theore of the"tower societies" andther
self-helpassociationshateased the secwyitdilemma forcitizens in the
northerncommunalrepublics ofmedievalltaly, aswell as themutual aid
societies thaarose toaddress the economigsecurities of the nineteenth
century. Thenorm of generalizedreciprocity serves toreconcile self-
interest and solidarity:

Eachindividual act in asystem ofreciprocity is usually characterized by a
combination of whaone might call short-termaltruism andong-termself-
interest: | help you outow in the (possiblyvague,uncertain andincalcu-
lating) expectationthat you will help me out in théuture. Reciprocity is
made up of aeries of actgach ofwhich is short-runaltruistic (benefiting
others at @ost to thealtruist) but whichtogethertypically make evey partic-
ipant betteroff.>®

An effective norm of generalizedeciprocity islikely to be asociated
with densenetworks ofsocial exchange. In communitieshere people
canbe confident that trusting wilbe requited, noexploited,exchange is
more likely toensue. Converselyepeatedexchangeover aperiod of
time tends to encourage the developmara norm of generalizedeci-
procity>* In addition, certainsorts of sociahetworksthemselvedacili-
tate the resolution of dilemmas aillective action. MarlGranovetter has
stressedhat trust isgenerated anthalfeasanceliscouragedvhenagree-
ments areé'embedded'within alarger structure gbersonal relation and
socialnetworks>®

Personainteractiongenerategnformationabout therustworthiness of
other actorsthat is relatively inexpensive amdliable. Asthe folk theo-
remfrom gametheory reminds us, ongoirgpcialrelations can generate
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incentives for trustworthiness$n addition, continuingrelations"often be-

come overlaidwith social content thatarries strongxpectations ofrust

and abstention from opportunism. ... Prisoner's Dilemmas are ...
often obviated by the strength of personal relatichsThe embedded-
ness approach predicts thtae mix oforder and disrder, of cooperation
and opportunism, in asociety will depend on thepre-existing social

networks.

Any society—modern otraditional, authoritarian odemocratic, feu-
dal or capitalist—ischaracterized byetworks ofinterpersonatcommuni-
cation andexchange, botfiormal andinformal. Some othesenetworks
are primarily "horizontal," bringing together agents aquivalent status
and power. Otherare primarily "vertical," linking unequalagents in
asymmetricrelations of hierarchy andependence. In thesal world, of
course,almost allnetworks aremixes of the horizontal and the vertical:
Evenbowling teams have captains, whibgisonguards occasionallfrat-
ernizewith inmates. Theactualnetworks that charéerize an organiza-
tion may be inconsistent with thideology that inspires it>” Nominally
similar groups may have differetypes ofnetworks. Forexample, all
religious groups blend hierarchy aeduality, butnetworks withinProt-
estantcongregations artraditionally thought to benore horizontalthan
networks inthe Catholic Church®® Nonetheless, théasic contrast be-
tween horizontal andrertical linkages, between"web-like" ard "may-
pole-like" networks, isreasonably clear.

Networks ofcivic engagementjike the neighborhoodassociations,
choral societies, coopatives, sportsclubs, mass-based parties, and the
like examined inChapters 4 and 5, representensehorizontal interac-
tion. Networks ofcivic engagement are an essential fornsotial capi-
tal: The densesuch networks in @ommunity, themore [kely that its
citizens will beable to cooperate fomutual benefit. Why, exactly, do
networks of civic engagemehtve thispowerfully beneficialside-effect?

» Networks ofcivic engagemenincrease theotentialcosts to alefector in
anyindividual transaction Opportunisnputs atrisk thebenefits heexpects
to receivefrom all theothertransactions iwhich he iscurrentlyengaged,
aswell asthe benefits fron future transactions. Networks @ivic engage-
ment, in thelanguage of game theorincrease théteration and intercon-
nectedness ajames’’

» Networks of civic engagemefuster robust norms ekciprocity.Compa-
triots whointeract in manysocialcontexts "are apt to develop strong norms
of acceptable behavior and conveytheir mutual expectations to one an-
other inmanyreinforcing encountersThesenorms are reinforced bithe
network ofrelationshipsthat depend on thestablishment oé reputation
for keepingpromises andiccepting the norms of tHecal community re-
garding behavior®
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» Networks ofcivic engagemenfiacilitate communication andmprove the
flow of information about thetrustworthiness oindividuals. Networks
of civic engagemerallow reputations to beransmitted and rafed®* As
we have seen, trust acdoperatiordepend on reliablenformation about
the past behavioand presentnterests opotential partners, while uncer-
tainty reinforces dilemmas afollective action. Thus, otherthings being
equal, thegreater theommunicationijothdirect andndirect) among par-
ticipants, thegreatertheir mutual trust and the easiethey will find it to
cooperaté?

Networks ofcivic engagemenembody passuccess atollaboration,
which canserve as aulturally-definedtemplate forfuture collaboration.
“The cultural filter providescontinuity sothat the informal solution to ex-
change problems ithe pastcarries over into the present amékesthose
informal constrairg important sources ofcontinuity in long-run scial
change ®

As we observed i€hapter 5, the civic traditions of northern Itgiso-
vide a historicalrepertoire offorms of collaborationthat, havingproved
their worth in thepast, areavailable to citizens for addressing nprob-
lems ofcollective action. Mutual aid societies werduilt on therazed
foundations of the old guilds, amdoperatives and mapslitical parties
then drew orthe experience of theutual aid ecieties. The contempo-
rary Italianenvironmentainovement draws othese earlieprecedents.
Converselywhere ngprior example osuccessfutivic collaboration ex-
ists, it is moredifficult to overcome barriers of suspicion aslirking.
Faced with new problems requiring collective resolution, men and
women everywher®ok totheir past for solutions. Citizens of civiom-
munities findexamples of successftibrizontal relationshipsn their his-
tory, whereaghose in lessivic regionsfind, atbest,examples of vertical
supplication.

A verticalnetwork, nomatter howdense and nmatter how important
to its participants,cannot sustainsocial trust andcooperation.Vertical
flows of information are ofterlessreliable than horizontaflows, in part
because the subordinat@sbandsriformation asa hedgeagainstexploi-
tation. More important, sanctions that suppomorms of reciprocity
against the threat of opportunism dess likely tobe imposedupwards
and lesslikely to be acceded to, ifmposed®* Only a bold or foolhardy
subordinate, lackingies ofsolidarity with peers,would seek to punish a
superior.

Patron-clientrelations, forexample, involveinterpersonalexchange
andreciprocalobligations, but thexchange is vertical and the obligations
asymmetric. Pitt-Rivers calls clientelism "lopsided friendship.®> Fur-
thermore, therertical bondsof clientelism"seem toundermine thénori-
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zontal grouporganisation andolidarity ofclients and patronalike—but
especially of the client$® Two clients of thesamepatron, lackingdirect
ties, hold nothing hostage to om another. They have nothing tostake
againstmutual defection anchothing to fear fronmutual alienation. They
have nooccasion to develop a norof generalizedreciprocity and no
history of mutual collaboration to draw on. In the verticahtron-client
relationship, characterized by dependenoestead ofmutuality, oppor-
tunism ismore likely on thepart of both patror{exploitation) and client
(shirking). The fact thatertical networks are leshelpful thanhorizontal
networks insolving dilemmas ofollective action may be one reason why
capitalism turned out to bmore efficient than feudalism in theighteenth
century, and whydemocracy has proven moegfective thanautocracy in
the twentieth century.

Kinship tieshave aspecialrole in theresolution of dilemmas aollec-
tive action. Insomerespects bonds tdlood arecomparable tdorizontal
ties of civic engagement, but family imore nearly universal. It is no
accidentthat family firms andclose-knit ethnic minorities (Jews in Eu-
rope, overseas Chinese Asia, and so onhave beenimportant in the
early stages of the commerciavolution. However, networks of civic
engagement arenore likely to encompassroad segments ofsociety
and thus undergird collaboration at thecommunity level. Ironically, as
Granovetter hapointedout, "strong" interpersonal tieglike kinship and
intimate friendship) are lesenportantthan "weak ties" (like acquain-
tanceship angharednembership irsecondanassociations) isustaining
communitycohesion and collectivaction. "Weak ties are morbkely to
link members oflifferentsmall groupsthan are song oneswhich tend
to be concentratedvithin particular groups® Dense busegregatedori-
zontal networkssustaincooperationwithin eachgroup, but networks of
civic engagementhat cut across sociatleavagesiourishwider coopera-
tion. This isanotherreason whynetworks ofcivic engagement are such
animportantpart of acommunity'sstock of sociakcapital.

If horizontalnetworks of civicengagement help participantsive di-
lemmas ofcollective action, then themore horizontally structured an or-
ganization, the more it shld fosterinstitutional success in the broader
community. Membership inhorizontally ordered groups (lile sports
clubs, cooperativesmutual aidsocieties,cultural associations, and vol-
untary unions) Isould be positively associatedwith good government.
Since theorganizationalrealities of politicalpartiesvary from party to
party andregion to region(vertical insome plaes, horizontal in others),
we should expect partjwembership as such to be unrelated to good gov-
ernment.Membershiprates inhierarchicallyorderedorganizations(like
the Mafia orthe institutional Catholic Church)should benegativelyasso-
ciatedwith goodgovernment; intaly, at least, the wst devoutchurch-
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goers are théeast civic-minded® All these expectations are consistent
with the evidence of thistudy, as we saw i€hapters 4 and %.Good
government in ltaly is &y-product of singinggroups andsoccerclubs,
not prayer.

This interpretation of thbeneficialeffects ofcivic networks is in some
respects contrary to other theara# political and economidevelopment.
In The Rise and Decline of NatigngdancurOlson, building on his own
seminal explicatiorof the logic of collective action, argueghat small
interest groups have nacentive towork toward the common good of
society andevery incentive to engage irostly andinefficient "rent-
seeking"—lobbying for tabreaks,colluding to restrai competition,and
soon.”” Worseyet, in theabsence ofnvasion orrevolutionary change,
the thicket ofspecialinterest groups in angociety grows ever denser,
choking off innovation and dampeningconomic growth. More and
strongergroups mean less gwth. Strongsociety, wealeconomy.

Just asOlson laments theeconomiceffects ofassociationismsome
students opolitical development arguba a strong, well organized, and
exuberantsocietyimpedes the effectiveness giivernment.JoelMigdal,
for example, hasecently argued:

socialstructure particularly theexistence ohumerousthersocialorganiza-
tions tha exerciseeffective socialcontrol, has a decisive [negativeffect on
the likelihood othe state'greatlyexpanding its capabilities. . .Themajor
struggles inmany ®cieties,especiallythosewith fairly new dates . . . are
overwhether the state will bable to displace oth@rganizations irsociety
thatmakerules against theishes andjoals of statéeaders’*

In short, moreand strongegroupsmean feeblgovernment.Strongsoci-
ety, weak state.

The evidence and the theory of ostudy contradict boththese theses.
Historically, we argued in Chapter 5, norms andtworks ofcivic en-
gagementhave bsteredeconomicgrowth, notinhibited it. This effect
continues todayOver the twadecadesince thebirth of theregional gov-
ernmentscivic regionshave grown faster thamgions withfewer associ-
ations andmore hierarchy, controlling for their level of development in
1970. Of two regionsequally advanced economically id970, the one
with a denser network ofivic engagemengrew significantly faster in
the ensuing year& Similarly, as we saw iChapter 4civic associations
are powerfully associatedwith effective public institutions. Thetheory
sketched irthis chapter helps explain whspcial capital, assmbodied in
horizontalnetworks of civicengagementholsters thgerformance of the
polity and the economy, rath#nan thereverse:Strong society, strong
economy;strong ®ciety, strong state.
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HISTORY AND INSTITUTIONAL PERF ORMANCE:
TWO SOCIAL EQUILIBRIA

In all societies, tsummarize our argument so far, dilemmasaifective
action hamper attempts toooperate fomutual benefit, whether inpoli-
tics or ineconomics. Third-party enfoement is an inadequaselution to
this problem. Voluntargooperation(like rotating creditassociations) de-
pends orsocialcapital. Norms ofgeneralized reciprocity antetworks of
civic engagemenencouragesocialtrust andcooperatiorbecause they re-
duceincentives to defectieduceuncertainty, angbrovide models for fu-
ture cooperation. Trust itself is aamergent property of theocial system,
asmuch as a pspnalattribute. Individuals are able to be trustif@nd not
merely gullible) because of theocial norms andnetworkswithin which
their actions a& embedded?

Stocks of sociatapital, such as trushorms, anchetworks,tend to be
self-reinforcing anccumulative. Virtuous circlesresult in social equilib-
ria with high levels of cooperationtrust, reciprocity, civic engagement,
and collective well-being. Thesetraits define thecivic community. Con-
versely, theabsence of thesgaits in theuncivic community isalso self-
reinforcing. Defection,distrust, shirking, exploitation, dolation, dis-
order, andstagnationintensify oneanother in a sffocating miasma of
vicious circles. This argumensuggests that there may be at lefwsd
broad equilibria toward which allsocietiesthat face problems afollec-
tive action (that is, all societies) tend to evolve am¢hich, onceattained,
tend to be self-reinforcing.

The strategy of'nevercooperate" is atableequilibrium, forreasons
that arewell explicated in standard accounts of fhésoner's dilemm&'
Once trapped itthis situation, nanatter howexploitative and ackward,
it is irrational for anyindividual to seek anore collaborativealternative,
except perhapwithin the immediatefamily. The ‘amoralfamilism" that
Banfield observed inthe Mezzogiorno is, ifact, notirrational, but the
only rational strategy for survival in this socialontext’ Actors in this
social equilibrium may well realize that they areworse offthan they
would be in amore cooperativeequilibrium, butgetting to thathappier
equilibrium isbeyond thepower of anyindividual.

In this setting, weshouldexpect theHobbesian,hierarchical solution
to dilemmas ofcollective action—coerciongxploitation, anddepen-
dence—topredominate.This oppressive state affairs isclearly inferior
to a cooperativeoutcome, for itdooms the society tself-perpetuating
backwardnessiNevertheless, it ipreferable to a purelginarchic'state of
nature," as haalso been clear tsouthern Italians frm medieval tomod-
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erntimes. Ths Hobbesiaroutcome has at least thtue that it is attain-
able byindividuals who areunable to trustheir neighborsMinimal secu-
rity, no matter how exploitative andinefficient, is not acontemptible
objective for the powerless.

The difficulty of solving dilemmas of collective action in thidobbes-
ian equilibrium means thatociety is worse off than in a cooperative out-
come. This shortfalls probably eva greater in aomplexindustrial or
postindustrialcontext, whereimpersonal coperation isessential, than a
simple agriculturakociety. AsDouglassNorth, anastute theorist aéco-
nomic history, hasobserved,'the returns on opportunisngheating, and
shirking rise in complex societie$®Thus, theimportance ofocialcapi-
tal (to inhibit opportunism, cheating, and shirkingtreases as economic
developmenproceeds. Thisnay help explain why thegap between the
civic North and theuncivic South has widened over the lagntury.

Authoritarian governmentpatron-clientelism,extralegal "enforcers,"
andthe like represent aecond-best, "defalltsolution: Throughthem,
individuals can findsomerefuge from the war of all against allyithout
pursuing theimpossible dream of cooperatioRorce andfamily provide
aprimitive substitute fothe civic community. Thisequilibrium hasbeen
the tragic fate of southern Italy forraillennium.

Given an adequatstock of sociakapital, howevera happier equilib-
rium is alsoattainable.Assumingthat prisoner'dilemmas areterated
or interconnected (as they are irci@ic community),"brave reciprocity”
is also a stablequilibrium strategy, as thgametheoristRobert Sugden
has recentlyshown: "Cooperatewith people who cooperat@ith you (or
who cooperatewith people likeyou), and don't be the first tdefect."
Sugdenshows, specifically, that in what healls "the mutual-aidgame"
(aformalization of theimplicit bargaining thatinderliesmutual aidsocie-
ties, cooperativesyotating cedit associationsHume'sgame of the two
farmers, and so orgooperation cate sustainedndefinitely. To besure,
even in anindefinitely repeatednutual-aid game'always defect" isalso
a stableequilibrium, but if asociety cansomehow movdoward the co-
operativesolution, it will be seftreinforcing.”” In a societycharacterized
by densenetworks of civicengagementwvheremost peoplebide bycivic
norms, it iseasier to spot angunish theoccasional'bad apple," sothat
defection is riskieand lesgsempting.

Sugden's analysigads to theonclusion thaboth "always defect" and
"reciprocatehelp” are contingentconventions—that isyules thathave
evolved in paicular communitiesand, having sevolved, arestable, but
that mighthave evolvedotherwise. Inotherwords, reciprocity/trust and
dependence/exploitation caad hold society together,though atquite
differentlevels ofefficiency andinstitutional performance Once ineither
of these twosettings,rationalactors have amcentive to act consistently
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with its rules. History étermineswhich of hese two stable outcomes
characterizes angiven society.

Historical turning points thus canhave extremely long-lived conse-
quences. As thénew institutionalists" haveemphasizedjnstitutions—
and we would add, the social settings thatcondition their operation—
evolvethrough history, buthey do not reliablyeachunique and efficient
equilibria® History is not alwaysefficient, in thesense of weeding out
social practiceshatimpede progress and encourage colledtikegional-
ity. Nor is thisinertiasomehowattributable tandividual irrationality. On
the contrary, individualsespondingrationally to thesocial context be-
queathed to them Hyistory reinforce thesocial pathologies.

Recenttheorists oleconomichistory havedubbed thiseature ofsocial
systems"path dependence"where you can get tdepends on where
you'recomingfrom, andsomedestinations you simply cannot get to from
here’® Path dependence canoduce durable diérences in performance
between twasocieties, even when tliermal institutions,resources, rela-
tive prices, and individugbreferences in the two are similar. The implica-
tions of thispoint foreconomic (angbolitical) development arprofound:
"If the process bywhich wearrive at today'snstitutions isrelevant and
constrainguture choices, then not onlgloeshistory matter but persistent
poor performance and long-run divergematterns of developmerstem
from acommon source®

Douglass North has illustrated thi®int by tracing thepost-colonial
experiences of Nortand South Americto their respectiveolonial lega-
cies®! After independencehoth theUnited States and tHeatin republics
sharedconstitutional forms, abundargsources, and similanternational
opportunities; butNorth Americansbenefitedfrom their decentralized,
parliamentary Englislpatrimony, whereas Latin Americanwerecursed
with centralizedauthoritarianism familism, andclientelismthat they in-
heritedfrom late medievalSpain. In oulanguage, thélorth Americans
inheritedcivic traditions, whereas the Latiimericans werédequeathed
traditions ofvertical dependence anexploitation. Thepoint is not that
the preferences @redilections ofndividual North andSouth Americans
differed, but thahistorically derivedsocial contexts presentethem with
a different set ofopportunities ad incentives.The parallelbetween this
North-Southcontrast and our Italiacase isstriking **

Using the ternfinstitution” in abroad senséo mean'the rules of the
game in asociety," North points outhat institutionalpatterns areself-
reinforcing, even whetthey aresocially inefficient®® First, it is almost
alwayseasier for arindividual agent to adapt to thexisting rules of the
gamethan toseek tochangethem. Indeed, those rules tend ittduce the
rise of organizationgnd groups with a stake in theirefficiencies. Sec-
ond, oncedevelopment hmbeen set onarticular courseorganizational
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learning, cultural habits, and mentabdels of the socialorld reinforce
that trajectory. Cooperation orshirking and exploitationbecome in-
grained. Informalnorms andculture changemore slowly thanformal
rules, andend toremold thosdormal rules, so that thexternal imposi-
tion of a common sedf formal rules will lead towidely divergent out-
comes. All of thes hypotheses are consistemith the deep continuities
traced inChapter 5.

Each chapter ithis book hasbegun with one question amthdedwith
another. Chapter 2 begamith "How did the newregional institutions
affect the pactice of politics?" and ended withlow successful wasach
institution atgoverning?"Chapter 3 answered thgqtiestion,leading us
naturally to ask "Why wersome somuch more successful thawthers?"
Chapter 4traceddifferences in performance wifferences in civic en-
gagement, which in turmaised thequestion,"Where didthose differ-
ences incivic-nesscome from?" Chapter 5 traced those diftarces to
distinctivetraditions that have endured for nearlyhausand yeargyos-
ing the puzzle, "How could suchdifferences haveproved so stable?"
Chapter 6 hagxplicatedthe vicious andiirtuouscirclesthat have led to
contrasting path-dependergocialequilibria.

This explanation however pesuasive posesstarkly yetanotherques-
tion;: "Why did theNorth and South gedtarted on sucHivergent paths in
the eleventhcentury?" ThehierarchicalNorman regime in the South is
perhaps readilgxplained as the consequence of conquest ynasually
effective force of foreignmercenaries. More problematical and poten-
tially moreinteresting are the origins of ttemmunal republics. How did
the inhabitants ohorth-central Italyfirst come to seekollaborative solu-
tions to their Hobbesian dilemnfa3he response to thajuestion must
await furtherresearch, noeastbecausehistoriansreport that theanswer
seems lost in thenists of the Dark Age¥’. Our interpretation,however,
highlights the uniquémportance otrying to piercethose nists.

Socialscientists have londebated what causeghat—culture orstruc-
ture. In thecontext of ourargument this debatoncerns the complicated
causalnexusamong theculturalnorms and attitudes drthesocial struc-
tures andbehavioral patternghat make up the civicommunity. Quite
apartfrom the ambiguity of'culture” and"structure,"however, this de-
bate is somewhat misplacelllost dispassionateommentators recognize
that attitudesand practices constitute amutually reinforcing equilib-
rium.® Socialtrust, norms ofreciprocity, networks of civiengagement,
and successfutooperation arenutually reinforcing. Effectiveollabora-
tive institutionsrequireinterpersonal skills anttust, butthose skills and
that trust arealso inculcated and reinforced bgrganized collabation.
Norms and networks of ciwiengagement contribute to econonpims-
perity and are in turneinforced bythat prosperity.
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Linear causalquestions must natrowd ou equilibrium analysis. In
this context, the culture-vs.-structurehicken-and-eggdebate isulti-
mately fruitless. More important is tounderstanchow history smooths
somepaths andclosesothersoff. DouglassNorth summarizes thehal-
lenges ahead:

Path dependence meattt history matters. Weannot understantbday's
choices (andlefine them in thenodeling of economic performancejthout
tracing theincremental evolution ahstitutions. But wearejust beginning
the serious task of exploring the implicationpath dependence. .. . Infor-
mal constraintsnatter. We neetb know muchmoreabout culturallyderived
norms ofbehavior and howhey interactwith formal rules toge better an-
swers to suclissues. We areistbeginning theseriousstudy of institution€®

LESSONS FROM THE ITALIAN REGIONAL EXPERIMENT

The twentieth century is ending, as it began, with highpirations for
extending thebenefits ofdemocraticself-government t@ver largemum-
bers of men andvomen®” What factors will affect whetherthese hopes
will be realized? Ourstudy hasexplored both the power dafistitutional
reform as astrategy for politicalchange and the constraints orstitu-
tional performanceposed by the sociaontext. Twentyyears after the
establishment afegional government iftaly, whathave welearnedfrom
this experiment inbuilding new institutions oflemocracy?

For at least tencenturies, théNorth and the South have followed con-
trasting approaches to the dilemmas of collectiaetion that afflict all
societies. Inthe North, norms of reciprocity ah networls of civic en-
gagement have be@mbodied in towesocieties guilds, mutual aidsoci-
eties, cooperativesunions, and evesoccerclubs anditerary societies.
Thesehorizontal civicbonds have undergirdddvels of economic and
institutional performancegenerallymuch higher thain the South,where
social andpolitical relations havéeenvertically structuredAlthough we
areaccustomed tthinking of thestate and thenarket aslternative mech-
anisms for solvingsocial problems, thishistory suggestthat both states
and marketsoperate morefficiently in civic settings.

This civic equilibrium hasshownremarkable sthility, as we saw in
Chapter 5,althoughits effects havebeendisruptedfrom time totime by
exogenoudorces like pestilence,war, and world tradeshifts. The con-
trasting, Hobbesianequilibrium in theSouth has been evenore stable,
though less fruitful. Mutual distrustard defection, vertical dependence
and exploitation, isolation and disordercriminality ard backwardness
have reinforced onanother in thanterminable viciousircles traced in
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this chapter and the previous on®eople inBologna andBari, in
Florence and Palermdiave followedcontrastinglogics ofcommunal life
for a millenniumor more.

When the regionaleform wasintroduced in1970, herefore, the new
institutions were implanted in verydifferent social contexts. As we
learned inChapter 4, civic regiongere characterized bydense network
of local associations, by activengagement ircommunity affairs, by
egalitarian patterns gilitics, bytrust andaw-abidingness. ltess civic
regions, political and social participation was organizedertically, not
horizontally. Mutual suspicion and corruptiowere regarded asormal.
Involvement incivic associations wascanty.Lawlessness wasxpected.
People inthesecommunities feltpowerless and exploited. They were
right.

Thesecontrastingsocial contextsplainly affected how the new institu-
tions worked. As we sawn Chapter 3,0bjective measres ofeffective-
ness and subjectiveneasures of citizersatisfaction concur irranking
some regionalgovernments consistentiyoresuccessful thaothers. Vir-
tually without exception, the more civic the context, ltlegter tie govern-
ment. In the late twentietbentury, as in thearlytwelfth century,collec-
tive inditutions workbetter in the civiccommunity. By thel980s, the
North hasalso attainedyreatadvantages iphysical and aman capital,
but those advantages are accentuated and in part explained by its long-
standingedge in sociatapital.

This is ore lessorgleanedfrom ourresearchSocial context and history
profoundly condition the effectiveness of institutiothere the regional
soil is fertile, the regionsdraw sustenancdrom regionaltraditions, but
where thesoil is poor, the nevinstitutions arestunted. Effective and re-
sponsiveinstitutions depend, in thienguage of civichumanism, on re-
publican virtuesand practices.Tocqueville wasright: Democratic gov-
ernment is strengthened, nakakened, when ifaces a vigorougivil
society.

On the demand side, citizens @ivic communities expedtetter gov-
ernment and (in pathrough their owrefforts), they get it. They demand
more effective public service, and thegre prepared to d@ccollectively to
achievetheir shared goals. Their counterpartsléss civicregions more
commonlyassume the role @flienated andymical supplicants.

On the supply side, the performanad representativegovernment is
facilitated by thesocial infrastructure ofcivic communities and by the
democraticvalues ofboth officials and citizensMost fundamental to the
civic community isthe social ability to collaborate for sharethterests.
Generalizedeciprocity (not"l'll do this for you, because you are more
powerful than 1," nor evefll'll do this for younow, if you do that for me
now," but"I'll do this for you now,knowing that som&here down the
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roadyou'll do something fome") generatedigh socialcapital andunder-
pins collaboration.

The harmonies of a choraociety illustrate howvoluntary collabora-
tion cancreatevalue that nandividual, nomatter howwealthy, nomatter
how wily, could producelone. In the civicommunityassociationgro-
liferate, memberships overlap, and participation spills into multiple
arenas otommunitylife. The social contractthat sustains suchbollab-
oration in the civiccommunity is notlegal but moral.The sanction for
violating it is not penal, buéxclusion from the netw&rof solidarity and
cooperation. Norms anexpectationplay an importantole. AsThomp-
son, Ellis, and Wildavsky put itWays oflife are madeviable byclassi-
fying certain behaviors aworthy of praise and others amdesirable, or
even unthinkable® A conception obne'srole and obligations as a citi-
zen, coupledwith a canmitment topolitical equality, is thecultural ce-
ment of the civiccommunity.

Where norms and networkd civic engagement arkacking, the out-
look for collectiveactionappeardleak. The fate ahe Mezzogiorno is an
objectlesson forthe Third World today and thdormer Communist lands
of Eurasiatomorrow, moving uncertainlytoward self-government. The
"always defect"social equilibrium may repsent thefuture of much of
the world wheresocial capital is limited omonexistent. Fopolitical sta-
bility, for governmenteffectiveness, and even feconomic progress so-
cial capital may be evemore important thaphysical orhumancapital.
Many of theformerly Communistsocieties hadveak civictraditions be-
fore the advent ofCommunism, andotalitarian rule abused evehat
limited stock of sociaktapital. Withoutnorms of reciprocityand networks
of civic engagementthe Hobbesianoutcome of theMezzogiorno—
amoral familism, clientelism, lawlessnessneffective government, and
economic stagnation—seems likelibian successfudemocratization and
economicdevelopmentPalermo mayepresent théuture ofMoscow.

The civic community has deehistorical roots. This is a depressing
observation fothose whoview institutionalreform as a strategy for polit-
ical change. Thepresident of Basilicata cannotove his government to
Emilia, and theprime minister of Azerbaijarcannot move his country to
the Baltic. "Atheory ofchangethat givespriority to ethos carhaveunfor-
tunate consequences. ... It mdgad to minimizing efforts at change
becausepeople arebelieved to behopelessly enmeshed an ethos.®
More than one Italian regionalisvld usprivately thatpublicity about our
results might unintentionally undermine thegional reform movement.
One able reformist regional president in anuncivic region exclaimed
when heheard ourconclusions:'This is a coundeof despair! You're
telling me thatnothing | can dawill improve our pospects forsuccess.
The fate of the reform was sealed centurigm.™
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The full results ofthe regionalreform, however, are fafrom an invita-
tion to quietism. On the contrary, second lesson dfie regional experi-
ment is (as Chapt& demonstrates) thahanging formal institutions can
change political practiceThe reform hadmeasurable and mosthenefi-
cial consequencefor regional political life. As institutionalists would
predict, institutionalchanges werégradually)reflected inchangingiden-
tities, changing values, changing power, and changingtegies.These
trends transpireth the South no less than tiNorth. Inboth South and
North, the newinstitution nurtured amore moderate pragmatic,tolerant
elite political culture. In bothSouth andNorth, the reformaltered old
patterns opower and produced mogenuinesubnational autonomy than
unified Italy had eveknown. Inboth South and North, theform itself
generatedpressures, botimside andoutside thegovernment, insupport
of further decentralization. In botSouth andNorth, theregional govern-
ment is generallyegarded bycommunityleaders andrdinary voters as
animprovementover theinstitutions itreplaced—certainlynore accessi-
ble and probablymore efective. Theregional reformallowed social
learning, "learning bydoing."®* Formal changeinducedinformal change
and becamself-sustaining.

The new institution has not yelived up to thehighest expectations of
its optimistic advocates. Factialism andgridlock, inefficiency andsim-
ple incompetencestill plague many regionshis is especially so in the
South, which was mucless wellpositioned than thalorth to takeadvan-
tageof the new powersBoth North and South have made progress in the
lasttwenty years, butompared to thé&lorth, thesouthermregions are no
better off todaythan they were in1970. Compared towhere theSouth
would betodaywithout theregionalreform, however, the South is much
betteroff. That is tke view of mostsoutherners.

Has the reform als begun toreverse thevicious uncivic circles that
have trapped the Mezzogiorno ibackwardness for aillennium? We
cannotsay, for the finalessonfrom this research is thanost institutional
history moves slowlyWhereinstitution building (and notmere constitu-
tion writing) is concernedtime is measureth decades. This was true of
the German Lander, it has been true of the Italian regions and of the com-
munal republics beforehem, and it will be true of the ex-Communist
states oEurasia, even in theostoptimistic scenarios.

History probably movegven moreslowly whenerectingnorms of re-
ciprocity and netwrks of civicengagementalthough welack thebench-
marks to be sure. Feonvenience'sake, we mightlate thefounding of
the communal republicard the Normankingdom, and thus thetart of
Italy's civic split between North an8outh, in (say) thgear 1100. But it
seemshighly unlikely that surveysf nobles,peasants, antbwnspeople
in 1120would havedetected thénitial stages of the Norttsouthdivision.
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Two decades aréme enough taletect thempact ofinstitutional reform
on political behavior, but noto trace itseffects ondeeperpatterns of
culture and acial structure.

Thoseconcernedvith democracy and development in the South should
be building amore civic community, but theyshouldlift their sights be-
yond instantresults. Weagreewith the prescription of the Italiareco-
nomic historianVera Zamagni, who urgesocal transformation ofocal
structures rather thareliance upomational initiatives:

It is a dangerousillusion to believe that the Mezzogiorno can be changed
from outside despiteits existing political-economic-sociastructure. . . .
Beyond anydoubt, thetemporal perspective required feuch a political and
culturalrevolution is long. But it does not sedo us that the path taken so
far, with theresults it haproduced, haseen any shortéf.

Building socialcapital will not be asy, but it ighe key to makingdemoc-
racy work.
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Research Methods

IN ADDITION to the statistical indicators ahstitutional performance re-
ported inChapter 3this projectdrew broadly fronthe diverse methodo-
logical tool-kit of modern sociakcience.

Surveys of Regional Councilors

Extensive interviewsvere conductedvith regional councilors in1970,
1976, 1981-82, and 1989 in sample of regions kected torepresent the
diversesocioeconomic angolitical patterns oltaly's regions. Thefoun-
dations of our studywere laid in 1970, as weinterviewed 112newly
electedregional councilors,roughly aone-in-twosample of thecouncils
in Lombardia, Emilia-Romagna, Lazi®uglia, and Basilicata'Tell us
about the mosimportantproblems &cing thisregion," we asked. "What
arethe goals ofthe regionalreform, and how do theegionalcouncil and
the regional governmenactually work? Who hasinfluence andover
what? Whatbout relationsvith the central authorities? What ikejob of
the regionatouncilor? How do thearties operate here?"

Since the regionsstill existed mostly on paper, ouquestionswere
mostly aimed atwhat thecouncilors expected tchappen in the coming
months andyears after the transfer opowers from the central govern-
ment. Inaddition to this open-endedjnety-minuteinterview, wealso
posedseveralwritten questionnaires, tappinattitudes to national and re-
gional issues anthore basicfeatures otlite political culture, aswell as
information on the councilorgersonal and politicddackground.

Six years later, indJune-July1976, wereturned to interview @econd
wave of councilors. (At this time waddedVeneto to our sample of se-
lectedregions, inorder toinclude aregion inwhich there was @ominant
Catholicsubculture.) Thisecond wavéncluded 194interviews with two
different types of regional councilors. Thérst group wascomposed of
those councilors who had already been interviewetldir0, regardless of
whether or not they hageen re-elected i1975. Of theoriginal 112 inter-
viewed in 1970, wewere able toreinterview 95, o185 percent. (Sixty-
nine of those interviewed inthe first wave were still on thecouncil in
1976; 26 had ndteenre-elected.) To thispanel"survey, weaddedinter-
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views with 99 new respondentselected so that owwample asa whole
alsoaccuratelyrepresented thimcumbent councils ithe six regions®

In 1981-82 weconducted a thirdvave of interviewswith 234 regional
councilors, including 135 dhe councilors interviewed in 1976 (75 of
whom were stillin the council), aswell as 99newly electedcouncilors.
Finally, in 1989 wecompleted afourth round of 178interviews with
councilors ineach ofour six selectedregions, ths time forgoing any
attempt toreinterview previous respondents, aridcusing only on in-
cumbents.

Surveys of Community Leaders

In 1976 in our sixselectedegions weinterviewed asample of 115 com-
munity leaders, including journalists fromindependent newspapers of
differentpolitical tendewies; mayors of a large city (not the regionap-
ital) and a smalkity, eachfrom adiverse politicalorientation; interest-
group leaders representingtrade unions, fanners, industrialists, and
bankers; provinciapresidents; regional civéervants; angolitical lead-
ers. These observers were asked to asseg#onal politics and gov-
ernment and to provideetailed accounts oftheir own involvement in
regional affairs.

In 1981-82 weinterviewed asecondsample of 11&ommunitylead-
ers, adopting a samplimgrocedure isnilar to the one used 0976, except
that thepolitical leaders were replacdxyy moreinterest-group regsenta-
tives. Finally, in1989 wereturned to interviewa comparable thirdvave
of 198 communityleaders. All together, wenterviewedmore than four
hundred communityeaders in the three was. Transcripts of the inter-
views andguestionnairesvere analyzed in the same manner as those for
the councilors.

Nationwide Mail Survey of Community Leaders

In the spring 0f1983 weextended ouinvestigation of the views afom-
munity leadersbeyond our siselectedegions, mailing a questionnaire to
approximatelytwenty-five peoplerepresenting interest groups alodal
governments ireach of thecountry'stwenty regions, for #otal sample of
more than 500. As in thecase of tha@nterviewswith communityleaders
in our six selectedegions,the categoriesasnpledincludedlocal andpro-
vincial leaders; farm leaders; trade union leadexs;nalists; bankers; and
key representatives of chambersoafmmerce, larg and smalindustry,
artisanry, ancdooperatives. Rgsndents returned 308nore than 60 per-



RESEARCH METHODS 189

cent) of thequestionnaires, annusuallyhigh response rate for a mail
survey;detailedanalysisconfirmed that theeplies provided amnusually
good representation oihformed opinion about regionagsues. Ouear-
lier face-to-facanterviews with communityeaders haghown them to be
awell informed group, so our mail survey wakle to probdor detailed
assessments of thaperations of the regiongovernment, as well as to
replicate otheruestionsposed in ourother surveys oélite and mass
opinion. Thedisadvantage ohaving only alimited humber ofrespon-
dentswithin eachregion wasmorethan offset by th@ationwidescope of
the sample.

Mass Surveys

Nationwide masssurveyswere carried out on ousehalf by the DOXA
polling organizatiorin 1977, 1981, 1982, and 1988; iaddition, compa-
rable surveys conducted by DOXA fother purposes 1979 and 1987
were also madavailable to us. Ireach of these surveys, DOXhter-
viewed anational sample ofapproximately2000 citizens, asking their
views on theregions and the evolution of the regiomeform. The ques-
tions in themass surveys were similarttwose used in the eliiaterviews
because we wanted wmpare eliteand massattitudes on theegional
reform. We were particularlinterested ingaugingknowledge andsatis-
faction or dissatisfactionabout the regions among the genepablic.
Many of these surveysilso included questions orbroaderpolitical and
socialissues,enabling us tassess thpolitical climate anculture in the
variousregions and to trackhanges irvoters' attitudescross morghan
a decade.

In additionto thesespecially commissionegurveys, wefound much
valuable evidence in twenty-nineurobarometer surveysonducted for
the European Commissiometween 1975 and 1989 Virtually every
semiannuaEurobarometer survelyas includedtandardquestions on po-
litical outlook andinvolvement, as well as osocial background charac-
teristics. In addition, questions have begmwsed with someegularity
about mediaonsumptionyeligiosity, alienation, anchembership in sec-
ondary associationsEach Eurobarometer survéycludes arepresenta-
tive sample of morghan one thousand Italian¥hus, for standargques-
tions, ouraggregate sampléotals more than 30,000, while for more
occasionabjuestions, such dhose on associationalembership, our ag-
gregate samplgenerally totaldbetweenfour thousand and tethousand.
Since ouranalysis aggregates responsé®mm different years, wehave
routinely confirmed thatemporal differenceshave notinfluenced our
findings.
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Finally, we wereable to exploit twamportant nationakurveys of the
Italian electorate directed birofessor Samuel HBarnes in1968 and by
ProfessorBarnes andProfessor Giacomd@ani in 1972. These wide-
ranging surveyswere especialyjhelpful in establising a benchmark of
political attitudes andtivic behavior around the time of theunching of
theregionalexperiment

I nstitutional! Political Case Studies

Between 1976 and989 weconductedtasestudies on the internal politics
of the regionalinstitutions and orpolitical developmentsvithin each of
our six selectedegions. We made regulaisits to the six regions to meet
with political leaders, partyepresentatives, top civil semnts, interest
group leaders, andthers. Webecamepersonallyacquainted with key
participants in th political andeconomiclife of the region, from whom
we gained an intimate knowledg# the internal political maneuvering
and personalities thdtave animatedregional politics ovethe last two
decades.

Another important source ofinformation onregional politicaldevel-
opments was thdéocal press. Similarly, transcripts of regional council
debates proved to be a rigdource ofdetail on the politicainaneuvers
discussed in thénterviews. As our studyontinued, we expanded the
number of orthary regions in which weollected thistype of information
to include Tosana, Umbria, andMarche, and as indicated below, we
completed afuller study of one of the spil regions, Friuli-Venezia
Giulia.

Analysis of Legislation

We examined dl regional legiktion from 1970 to 1984, withspecial
emphasis on our sigelected reigns, seeking toevaluate theregional
legislative performance. The role of thegion asa primary legislative
body atthe subnationaleveljustifies aspecialemphasis on the character
of legislative outputs. (Theselegislative analyses arelescribed in more
detail in Chapter 3.)

Case Studies of Regional Planning
In 1976 weinitiated comprehensive case studiesthe six selected re-

gions of regionakocial and economiplanning, broadly defined—case
studiesthat were tacover morghan adecade. Ouobjective wado recre-
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atethe policy processrom thedemand side, follovit through the'black
box" ofgovernment, anttace its progress intihe stage obdministrative
implementation and itdinal impact on society.Information for these
studies oftegionalplanning andoolicy making wascollected through pe-
riodic and extendedisits to the sixselectedegions to talk to regional and
local civil servants and representatives of #eetorsaffected, asvell as
leaders incultural andacademic circles, and ftollect arich array of
documentary ash statisticalinformation. Later, thisprocess was also ex-
tended tathree other regions—Toscandmbria, andMarche.

Citizen Contact Experiment

In order to assess thwentyregional governments from the point of view
of the ordinarycitizen, inJanuary-Februarg983through thePOLIS net-
work of correspondent-researchers of the Carlo Catthrstitute we car-
ried out a"citizen contact”study, monitoring howeachregionalbureau-
cracy handled typical requestsr information fromanonymouscitizens
in the region.(This gudy isdescribed irmoredetail in Chapter 3.)

Special Study of Friuli-Venezia Giulia

In 1983 wewere invited by thegovernment ofriuli-Venezia Gulia (one
of the five "special"regions) tocarry out a study thereomparable to our
detailed studies in the sixselectedregions, includig surveys of coun-
cilors andcommunityleaders, case studiesrefjionalplanning andegis-
lation, andgeneral politicalanalysis. Although ouevidencefrom Friuli-
VeneziaGiulia lacks the temporal depth of oselectedregional studies,
it extended thescope of ouresearch beyond the "ordinarygions to
encompass thparticularchallengedacing the fivespecialregions.

NOTES

1. For aninitial report onthis panelsurvey, seeRobert D. Puthnam,Robert
Leonardi, andRaffaella Y. Nanetti,"Attitude Stability among Italia Elites,"
American Journal of Political Scien@8 (1979): 463-494.

2. In the case oBasilicata, this fourttwave of interviewsvas actuallycarried
outthree yeargarlier, in 1986.

3. The 1989surveys withcommunityleadersincluded all but Basilicatamong
our six selectedegions, andcidded DscanaAbruzzi, andSicilia.

4. These data wemmade available through theter-universityConsortium for
Political andSocial Research. The Eurobaromettata were originallycollected
by Jacques-Rene RabidtigléneRiffault, andRonald Inglehart. Neither theol-
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lectors of the originadata nor the Consortium bear amgponsibility forthe anal-
yses or interpretationgportedhere.

5. Questions oralienation wergosedonly in 1986 and1988, so ouaggregate
sample orthattopic totals morghan twothousand.

6. Thesalata were madavailable through thinter-university Consortium for
Political and SociaResearchNeither thecollectors of theoriginal data nor the

Consortium bear any responsibilifgr the analyse®r interpretationsreported
here.
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Statistical Evidencen Attitude Change
among RegionaCouncilors

THE FOLLOWING tables providestatistical supporfor theconclusions in
Chapter 2 regarding alternatiwxplanations fo growing moderation in
successive regionabuncils.

Replacement effects can lassessed bgomparing theattitudes of
councilorsleaving and arriving in gngiven year. For exampl€elable
B.1.a showsthat 37 percent ofthe councilorsfirst elected in 1975 ex-
pressedextremistviews on theleft-Right Issues Indeix our 1976 inter-
views, ascompared to 2®ercent of the ex-councilosghom wereinter-
viewed in 1976. Table B.3.a shows that 44percent of the councilors
newly elected in1975 stressedrreconcilablesocial conflict, ascompared
to only 31 percent of those theplaced. In both casethoseleaving the
council weremore moderatethan thei replacements.

Individual change amongncumbentcouncilors can bedirectly as-
sessedrom our panel data. For exampleablle B.1.a shows that of the
councilorsreelected in1975, 45percent hagxpresse@xtremistviews in
1970, butonly 28 percent did so in ousecondwave ofinterviews six
yearslater. Analogouscomparisons in each of theubtables inTables
B.1, B.2, and B.3howconsistenindividual-levelchange in anoderat-
ing directionbetween 1970 and976, andagain between 1976 ari981-
82, moresubstantial imost casethan theaggregate changestime coun-
cil asawhole. TableB.1.a, forexample,shows that between 1970 and
197% the fraction ofLeft-Right extremists fell by 11percent among all
incumbents, but by 1percent among the holdovers. dtherwords, the
aggregatehanges were oeentrated among holdovers.

Comparison of the topnd bottom half oach tableshows thainstitu-
tional socialization was particularly strong k970-75,that is, during the
first legislative period of the newgovernments.Moreover, individual
conversion wasmore markedamong reelectedcouncilors than among
those who hadeft the council by the time of odollow-up interviews. In
Table B. | .a, forexample,those whdeft the council in1975only moved
from 35 percentextremist in 1970 to 28 percent extremist in 1976,
whereas extremisramong those who stayed after 1975 dropped from
45 percent in1970 to 28ercent in1976.

Nationalpolitical trends can bassessed, in patty consideringhewly
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electedcouncilors as a kind of contrgroup. (Keep in mind that in the
broader national ekctorate—acontrol group of a differentsort—there
was no evidence all of depolarization dring theseyears.) If we assume
that councilorsnewly elected in1975 had hadiews in 1970 comparable
to those held by théhen-newlyelectedcouncilors—but that these not-
yet-electedpoliticos were notsubject toinstitutional socialization—then
most of theindividual change webserve in oupanels isattributable to
institutional socialization, althoughational trendgrobably had some ef-
fect. Forexample, inTable B.1.aextremism wasvinced by 37 percent
of the newcomers inl975, ascompared to 4percent otheir counterparts
five years earlier, for &gain" of 5 points, ascompared to 4gain” of 17
points amonghe holdovercouncilors, ateast 12points ofwhich are thus
allocable toinstitutional effects. On thestatedassumptions, institutional
socialization accounts for neartwo-thirds ofthe individual conversion
between1970 and 1976 and farearly half of theindividual conversion
between 1976 and981-82, with thebalance ineach caseattributable to
nationaltrends. Of course, moredirect and precisestimate ohational
trends would have requirecomparable panesurveys withpoliticians
outside theegionalgovernment.
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TABLE B.1
Declining Ideological Extremism, 1970-1975 and 1975-1980:
Replacement, National Politics, or Conversion?

Of Councilors Who
in 1975 Elections:

Of All Incumbents
Left Stayed Arrived in Year Shown
Percentage who were
Left-Right extremists
as of:
1970 35% 45% 42%
1976 28% 28% 37% 31%
Of Councilors Who
in 1980 Elections: OF All Incumbents
Left Stayed Arrived in Year Shown
Percentage who were
Left-Right extremists
as of:
1976 32% 29% 31%
1981-1982 24% 22% 20% 21%

Note: Extremism as used here is based on the Left-Right Issues Index, as defined in Tables
2.2 and 2.3 and Figure 2.1. Underlined categories represent incumbent councilors in the
indicated years.
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TABLE B.2

Increasing Cross-Party Sympathy, 1970-1975 and 1975-1980:
Replacement, National Politics, or Conversion?

Of Councilors Who
in 1975 Elections:

Of All Incumbents
Left Stayed Arrived in Year Shown
Mean Cross-Party
Sympathy as of:
1970 27.4 26.6 26.9
1976 26.8 33.3 29.5 31.0

Of Councilors Who
in 1980 Elections:

Of All Incumbents
Left Stayed Arrived in Year Shown
Mean Cross-Party
Sympathy as of:
1976 30.4 31.4 31.0
1981-1982 34.8 35.6 35.2 35.4

Note: Cross-party sympathy is mean sympathy (on scale from 0 to 100) expressed by
respondents toward all parties other than their own, as displayed in Figure 2.2. Underlined
categories represent incumbent councilors in the indicated years.
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TABLE B.3
Declining Salience of Conflict, 1970-1975 and 1975-1980:
Replacement, National Politics, or Conversion?

Of Councilors Who
in 1975 Elections:

Of All Incumbents
Left Stayed Arrived in Year Shown
Percentage who stressed
irreconcilable conflict
as of:
1970 47% 54% 52%
1976 31% 32% 44% 36%
Of Councilors Who
in 1980 Elections: OF All Incumbents
Left Stayed Arrived in Year Shown
Percentage who stressed
irreconcilable conflict
as of:
1976 34% 39% 36%
1981-1982 29% 25% 32% 29%

Note: Stress on irreconcilable conflict is measured by question in Figure 2.3.a. Under-
lined categories represent incumbent councilors in the indicated years.
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Institutional Performancg1978-1985)

COMPONENTS OF INDEX OF INSTITUTIONAL
PERFORMANCE, 1978-1985

Variable 1  Reform legislation,1978-1984

Variable 2  Day car centers, 1983

Variable 3  Housing andurbandevelopment,1979-1987
Variable 4  Statistical and informatioresvices,1981
Variable 5  Legislativeinnovation, 1978-1983
Variable 6  Cabinetstability, 1975-1988

Variable 7 Family clinics, 1978

Variable 8  Bureaucraticesponsiveness, 1983
Variable 9  Industrial policy instruments, 1984
Variable 10 Budgetpromptness,1979-1988

Variable 11 Local health unit spending1983

Variable 12  Agricultural spendingcapacity, 1978-1980

@ Data for Variable 5 arainavailable for the five'Special Regions" (Valled'Aosta,
Trentino-Alto Adige, Friuli-Veneziaiulia, Scilia, and Sardegna).

b Scoring for Variables 6 anfi0 has been reversettom thatdescribed in théext, so that
a high absolutescorecorresponds tdigh performance.



TABLE C.1
Intercorrelations (r) among Components of Index of Institutional Performance, 1978-1985

Index Var 1 Var 2 Var 3 Var 4 Var 5 Var 6 Var 7 Var 8 Var 9 Var 10 Var 1l Var 2
Index 1.0000 0.8742* 0.8506* 0.8067* (.7970* 0.7787* 0.6813* 0.6400% 0.6246* 0.5803* 0.5772* 0.5449*% 0.4682
Var 1 0.8742* 1.0000 0.7721% 0.5982* 0.7293* 0.7611* 0.4925 0.5943* 0.5030 0.3936 0.4425 0.4603 0.4424
Var 2 0.8506* 0.7721* 1.0000 0.8687* 0.5889* 0.8113%* 0.4997 0.6895* (.3561 0.3251 0.1588 0.5191 0.3843
Var 3 0.8067* 0.5982* 0.8687* 1.0000 0.5732% 0.8272%* 0.5526% 0.5626* 0.2813 0.4807 0.2546 0.5391*% 0.1210
Var4 0.7970* 0.7293* 0.5889* (.5732* 1.0000 0.6065*% 0.2790 0.5321% 0.4194 0.5406* 0.4414 0.3515 0.4548
Var 5 0.7787*% 0.7611* 0.8113% 0.8272* 0.6065% 1.0000 0.4874 0.4684 0.4568 0.5677 0.4669 (.1799 0.4294
Var 6 0.6813* 0.4925 0.4997 0.5526* 0.2790 0.4874 1.0000 0.3330 0.5758* 0.2469 (0.5488* (0.3150 0.3188
Var 7  0.6400* 0.5943* 0.6895*% (0.5626* (.5321* 0.4684 0.3330 1.0000 0.1873 0.2625 0.0117 0.2255 0.1997
Var 8 0.6246* 0.5030 0.3561 0.2813 0.4194 0.4568 0.5758* 0.1873 1.0000 0.2406 0.6098* 0.3282 0.3240
Var 9  0.5803* 0.3936 0.3251 0.4807 0.5406% 0.5677 0.2469 0.2625 0.2406 1.0000 0.6149* 0.2225 0.1045
Var 10 0.5772*% 0.4425 0.1588 0.2546 0.4414 0.4669 0.5488* 0.0117 0.6098* 0.6149* 1.0000 0.1171 0.3757
Var 11 0.5449* (.4603 0.5191* 0.5391* 0.3515 0.1799 0.3150 0.2255 0.3282 0.2225 0.117t  1.0000 -0.0386
Var 12 0.4682 0.4424 0.3843 0.1210 0.4548 0.4294 0.3188 0.1997 0.3240 0.1045 0.3757 -0.0386 1.0000

* Significance (one-tailed) < .01.
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RegionalAbbreviations Usedh Scattergrams

Abbreviation Region

Ab Abruzzi

Ba Basilicata

Cl Calabria

Cm Campania

Em Emilia-Romagna

Fr Friuli-Venezia Giulia
La Lazio

Li Liguria

Lo Lombardia

Ma Marche

Mo Molise

Pi Piemonte

Pu Puglia

Sa Sardegna

Si Sicilia

To Toscana

Tr Trentino-Alto Adige
um Umbria

Va Valle d'Aosta

Ve Veneto
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Local Government Performan¢&982-1986)
andRegional GovernmerRerformance
(1978-1985)

THE Focusof this study is theerformance of regiongovernment. One
might wonder, however, how the quality gbvernment athe regional
level is related (if at all) to thgquality oflocal governments in theame
region. If theperformance of a regional gesnment is determined pri-
marily by "endogenousfactors, such as th&trategies and choices par-
ticularincumbents thenthere is little reason texpect it to be correlated
with the performance ofocal governments in theamearea. But if'eco-
logical” factors, such as theocial oreconomic stuicture of a region or its
civic traditions aremore important determinants, then those same factors
shouldinfluence the quality ohdjacentlocal governmentsoo.

A thoroughevaluation of thejuality ofltalian local governments is, of
course, beyond owscope.However, someelevant evidenceomesfrom
several nationwide studies oflocal government performaecconducted
on behalf of the ItaliarCorte dei Conti,anational administrativéribunal.
Thesestudiesexamined levels ofocal government activitywithin each
region, evaluating a wide variety of programs asefvices, from person-
nel training to @orts facilities andschoolcafeterias, fronurban planning
offices to trashand sewer service$rom libraries tomunicipalwater sys-
tems. This information can teggregated into eough-and-readyregion-
by-region assessmeat local government activity. Acomplete list of the
relevant measures ggven inTableE.|.}

In partial confirmation of theCorte dei Contistudies,this summary
measure ofocal government performance rghly corelatedwith citi-
zen satisfaction withlocal government,aggregated at the regioriavel 2
In otherwords, theCorte dei Contiand Italian votersgenerallyagree on
the quality of local government in each d¢he variousregions, although
the available da do not allow us tdink the performance of garticular
local government witttitizen evaluations dhatgovernmentFigure E. |
shows thafocal governmentperformance, ameasured byservicesren-
dered, is in turn verpighly correlated with thequality of regional gov-
ernment. Similarly, our mass surveid us that voters'evaluations of
their own regional antbcal governments are strongtorrelated. Figure
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TABLE E.1

Components of Index dfocal GovernmentPerformance

(1982-1986)

Content

Factor
Loading

Communalsportsfacilities implementation
Communalsewersystem implementation
Communallibrariesimplementation
Communaltrash collectia implementation
Communal technicaservicesmplementation
Communal dayarecenterimplementation
Communal watesystemimplementation
Communalschooltransportimplementation
Communal administrate/training
Communalpersonnemobility

Communal meetingpomsimplementation
Communal administratioreorganization
Communalschoolcafeteria implementation
Communes withurbanplanningoffice
Communeswith technicaloffice

0.939
0.930
0.919
0.917
0.912
0.883
0.850
0.806
0.673
0.640
0.546
0.528
0.499
0.375
0.342

FIGURE E.1

Regional and Local Government Performance
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Local Government Performance
Correlation: r = .89
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FIGURE E.2
Regional and.ocal GovernmentSatisfaction
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Local GovernmenfSatisfaction
Correlation:r = .90

E.2 shows thataggregatesatisfactionwith local government isvery
highly correlatedwith aggregate atisfaction withregionalgovernment.
(On the othemhand, aggregatesatisfaction withnational government is
uncorrelatedvith satisfactionwith either regionabr local government; in
otherwords, higher satisfactiomvith regional andocal governments does
not simply reflectmore lenient standards @valuation in thenigh-perfor-
manceregions.) Inshort, we and Italiawoters agreehat the better the
performance of theegionalgovernment in gjiven region, théetter the
quality oflocal government thereGoodgovernment regionally angood
governmentdocally go togetherprecisely as we should expect if govern-
ment performance idetermined bycivic traditions andsocial capital.

NOTES

1. Our sources fotthis information arePrimo rapporto sullo stato dei poteri
locali! 1984 (Rome: Sistema Permanente 8ervizi, 1984), pp. 91, 118, 12Xl
rapporto! 1979 sulla situazione sociale del pagsensis RicercéRoma: Fondazi-
oneCensis,1979), p.519; andQuarto rapporto sullo stato dei poteri locali! 1987
(Rome: Sistema Permanente di Servi&i87), pp48-51.Fifteenseparate service
indicators havebeencombined ind a singlefactor score,based on arincipal
componerg analysis.
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2. Thecrude correlatioetween measatisfaction withocal government and
our index oflocal government performanceggregatedegionally, is r = .72;
when weightd by samplesize, toadjust for samplingrror in thesmallestegions,
r=.83.

3. Across our four grveys of thel980s, the meaanorrelation at theéndividual
level of analysis betweervaluations ofegional andocal governments ig =
.62,
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Traditions ofCivic Involvement(1860-1920)

COMPONENTS OF INDEX OF TRADITIONS OF
CIVIC INVOLVEMENT, 1860-1920

Variable 1 Strength ofSocialist andPopularparties, 1919-1921
Variable 2 Incidence afooperatives petapita, 1889-1915
Variable 3 Membership ilmutual aidsocieties,1873-1904
Variable 4 Electoralturnout, 1919-1921

Variable5 Local associationgoundedbefore 1860

TABLE F.1
Intercorrelations (r) among Componeuwfdndex of Traditions of
Civic Involvement, 1860-1920

Index Varl Var 2 Var 3 Var 4 Var 5

Index 1.000 0.973" 0.931" 0.906" 0.782" 0.563"
Var 1 0.973" 1.000 0.901" 0.877° 0.707" 0.539
Var 2 0.9317 0.901° 1.000 0.764" 0.676" 0.494
Var 3 0.906" 0.877° 0.764" 1.000 0.609" 0.464
Var 4 0.782" 0.707° 0.676" 0.609° 1.000 0.131
Var 5 0.563" 0.539 0.494 0464 0.131 1.000

" Significance (one-tailed) < .01.
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NOTES TO PAGES 70-76 217
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RobertLeonardi,Raffaella Y. Nanetti, anBrancoPavoncelle, "Explaining Insti-
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Politics andPublic Policy, ed. KennetiM. Dolbeare(Beverly Hills, California:
SagePublications,1975), pp.185-215;PeterRossi and RicharA. Berk, "Local
Roots ofBlack Alienation,"Social Science Quartery4 (March 1974): 741-758;
andH. Schuman and BGruenberg,"Dissatisfactionwith City Services: IsRace
an ImportantFactor?" inPeople and Politics in Urban Societyd. Harian Hahn
(Beverly Hills,California: Sage,1972), pp.369-392. For aegative evaluation of
the usefulness ofitizen assessments, see Brian Stig&ktizen Satisfaction with
UrbanServicesPotential Misuse asPerformance IndicatorPublic Administra-
tion Reviews9 (January-Februar$979):46-52.

27. Stipak,"Citizen Satisfaction wih UrbanServices."

28. Thesenational surveysvereconducted on our behalf by the DOXA polling
institute in 1977, 1979,1981, 1982,1987, and 1988Regionalscoresfrom one
survey to the nexwerehighly correlatedr = .7 - .8, figures that arsignificantly
attenuated bysamplingerror). Our ind& of citizen satisfaction is a factoscore
based on arincipal componentanalysis of meanegionalsatisfaction ineach of
the six nationalsurveys; the mealoading on thisndex is .87. Two region3/alle
d'Aosta andMolise, are so small thahey are excluded from all DOXA surveys
andthus fromthis analysis.

29. We do not entirelyunderstand why theitizens of Trentino-AltcAdige are
happier about their regional government tieamsvarranted by its performance.
However, thisAlpine region includes &arge, ethnicallyconsciousGerman-speak-
ing minority, forwhom theregionalgovernmentepresents gignificantmeasure
of ethnicautonomy and eecognition otheir specialstatus.TheseSudtirolermay
feel particularsatisfactionwith the symbolisnof this "special'region, quiteapart
from its performance in termef public policy. If this region is excludedrom the
calculation, thecorrelationbetween citizersatisfaction and ouindex of Institu-
tional Performanceises to r =.90.

30. Citizen satisfaction isignificantly correlatedwith virtually every one of
our performanceindicators, takerindividually. The strongestindividual corre-
lates are(r in parentheses) dgislative Innovatior(.89), Cabinet Stabilig (.80),
Reform Legislation.74), and Bugaucratic Responsivenegg3).

31. This generalization is true batlcrossall regions andwithin eachregion.
The only partialexception tahis generalization ithat in manyregions during the
late 1980s,satisfaction withall levels ofgovernment—national, local, and re-
gional—increasedsomewhatmore rapidly in smallertowns than inlarger cities.
We have no explanatiofor this intriguingfinding, but it does not seriousisnpair
our argument.

32. To avoidambiguitiesabout government armpposition rolespnly avowed
PCl and DC supporters aréncluded inthis figure.

33. See Tabl@.5.

34. Methodologically, theeffect ofsmall samples angampling eror is to de-
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press("attenuate") correlationartificially; correcting forthat attenuation would
strengthen theorrelation between the leadersews and our Index. Imother
words, thedata in Figure 3.4inderstate th&rue correlation.

35. Separateanalyses of théspecial" and"ordinary" regions in Figure 3.4
suggesslightly differentpatterns in the tevgroups, although theamples are too
small to be certain. Thienpact of a giva difference inperformance on satisfaction
appears to beomewhagreater in the speciatgionsthan in the adinaryregions,
perhaps becaussommunityleaders in thepecialregions have had longer to be-
comeconfirmedcritics or confirmedadvocates of theegionalgovernment. Nev-
erthelesswithin eachgroup of regionssatisfaction angherformance are closely
correlated.

36. The performance of regiohagovernment and th satisfaction of citizens
with their regional government are also closelgrrelatedwith the performance
and satisfaction ratings ofocal governmentswithin thoseregions, as demon-
strated inAppendix E.This suggestshat thebasicdeterminants of government
performance have less to dith thepolicies and personalities pérticularincum-
bents andnore to dawith the surrounding sda environment. Bycontrast,aggre-
gatesatisfaction withnationalgovernment is uncorrelatedith any ofthese other
evaluationsyegions wheregeople areelatively satisfiedwith regional andocal
government are natimply populated by'easygraders."Thesefacts are wholly
consistent with the contextualterpretation of governmemperformanceoffered in
Chapters 4-6.

Chapter 4
Explaining Institutional Performance

1. Robert A.Dahl, Democracy and its Critic§New Haven:Yale University
Press,1989), pp.251-254. SealsoDahl, Polyarchy,pp. 62-80. Seymour Mar-
tin Lipset, Political Man (New York: Doubleday,1960), Chapter 2, is théount of
contemporary empirical work on this issue. C.CAudde and D. Neubaudfm-
pirical Democratic TheoryChicago:Markham, 1969) is aconvenientcollection
of the 1960swork on modernizatiorand democracy. For aecent sophisticated
analysis that confirms theorrelation between econotnilevelopment andemoc-
racy, seaJohn Helliwell,"Empirical Linkages between Democyaand Economic
Growth,"NBER Working Paper066 (Cambridge Massachussetts: National Bu-
reau ofEconomicResearch, 1992).

2. Kenneth A.Bollen and Robert WJackman, "Eonomic andNoneconomic
Determinants oPolitical Democracy in thd960s,"Research in Political Sociol-
ogy (1985), pp.38-39, ascited in Samuel HHuntington, The Third Wave: De-
mocratization in the Late Twentieth Centyfyorman, Oklahoma:University of
OklahomaPress,1991), p. 60.

3. Robert C. Fried and Francine Rabinovitz,Comparative Urban Politics:
A Performance ApproactEnglewoodCliffs, N.J.: PrenticeHall, 1980), p. 66.

4. Economiamodernity isheremeasured by factorscorebased on perapita
income andgross egional product, the agricultural and industrighares of the
workforce, and the agricultural and industrilare ofvalue added, all in the
period 1970-1977.Thesecomponents are vellyighly intercorrelated mean load-
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ing = .90). Any ore of thesemeasures, as well awary otherindicators of
affluence andsocioeconomianodernization—fromautomobiles tandoor plumb-
ing—tells essentially theamestory.

5. Size isanother factothat differentiatesLombardiafrom Basilicata, but
considering altwenty regions,populationsize andinstitutional performance are
absolutelyuncorrelated.

6. The correlation betweemconomic modernity andinstitutional perfor-
mance is r =-.03 amongthe more developedegions in thaupper rightquadrant
of Figure 4.2, andr = .05 amongthe less developedegions in the lower left
quadrant.

7. Seel. G. A. Pocock, The Machiavellian Moment: Florentine Political
Thought and the Atlantic Republican TraditiRrinceton: PrincetonUniversity
Press,1975).

8. Of course, neithefrepublican” nor liberal" has the sammeaning in this
historical dialogue as inontemporaryAmerican partisan politicsor the classic
liberal interpretation oAnglo-Americanpolitical thought, sed ouis Hartz, The
Liberal Tradition in AmericaNew York: Harcourt, Brace 1955).

9. Don Herzog, "Some Questions forRepublicans,"Political Theory 14
(1986):473.

10. In this wide-rangingdebate, see (amongany others) Rbert N. Bellah,
Richard MadsenWilliam M. Sullivan, AnnSwidler, andSteven M.Tipton, Hab-
its of the Heart: Individualism and Commitment in American [(New York:
Harper andRow, 1986); IsaadKramnick, "RepublicanRevisionismRevisited,"
American Historical RevieB7, no. 3 (Junel982):629-664;AlasdairMaclintyre,
After Virtue (Notre Dame: Mtre DameUniversity Press, 1981); Pocock, The
Machiavellian MomentDorothy Ross, "The Libelalradition Revisited and the
RepublicanTradition Addressed," in John Highaamd Paul Conkin, ds., New
Directions in American Intellectual HistoiBaltimore: d#hns HopkindJniversity
Press,1979); Michael Sandel; The ProceduraRepublic and the Unencumbered
Self," Political Theory12 (1984): 81-96; QuentinSkinner,"The Idea ofNegative
Liberty: Philosophical andHistorical Perspectives,ih Philosophy in Historyeds.
RichardRorty, J. B. Schneewindand Quentin Skinner (Newrork: Cambridge
University Press,1984); Michael Walzer, "Civiliy and Civic Virtue in Contem-
porary America," in hisRadical Principles(New York: Basic Books,1980); and
Gordon Wood,The Creation of the American Republic: 1776-1{8RapelHill:
University ofNorth Carolina Press, 1969).

11. Cited inBellah etal., Habits of the Heartp. 28.

12. Harry N. Hirsch, "The Threnody dfiberalism: ConstitutionalLiberty and
the Renewal ofCommunity,"Political Theory 14 (1986): 441.

13. William A. Galston,"Liberal Virtues,"American Political Science Review
82(1988):1281.

14. Within empirical political science,much of theinspiration for this ap-
proach tounderstanding differences democratic performacis traceable to the
landmark study byGabriel A. Almond and Sidney Verba, The Civic Culture:
Political Attitudes and Democracy in Five Natioffrinceton: Princetotniver-
sity Press,1963).

15. Walzer, "Civility and CivicVirtue," p. 64.
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16. Skinner,'The Idea olNegative Liberty,"p. 218.

17. Alexis de Tocqueville Democracy in Americaed J. P. Mayer, trans.
GeorgeLawrence (Gardegity, N.Y.: AnchorBooks, 1969), pp. 525-528.

18. Edward C.Banfield, The Moral Basis of a Backward Socid€i@hicago:
The FreePress,1958), p. 85.

19. Here, and throughout ouwliscussion otivic virtue, we draw on the in-
sights of Jeff W. WeintraubFreedom and Community: The Republican Virtue
Tradition and the Sociology of Liber(Berkeley: University of CaliforniaPress,
1992).

20. Walzer, "Civility and CivicVirtue," p. 62.

21. GianfrancoPoggi,Images of Society: Essays on the Sociological Theories
of Tocqueville, Marx, and Durkhei(stanford: StanfordJniversity Pess, 1972),
p. 59.

22. Mark Granovetter'EconomicAction andSocial Structure: théProblem of
EmbeddednessAmerican Journal of Sociologyl (November1985): 481-510.

23. Albert O.Hirschman,Getting Ahead Collectively: Grassroots Experiences
in Latin America(New York: Pergamon Pres4,984), p. 57et passim.

24. TocquevilleDemocracy in Americgp. 513-514.

25. lbid., p. 515.

26. Almond and VerbaThe Civic Culturechapter 11.

27. ArendLijphart, Democracy in Plural Societigdew Haven: Yale Univer-
sity Press,1977), pp. 10-11; Lipset, Political Man; David Truman, The Gov-
ernmental Process: Political Interests and Public Opinidtew York: Knopf,
1951).

28. "Nothing, in my view,more deservesttention than the intellectual and
moral associationin America. American political and industrial associations
easily catch oueyes, but thetbers tend not to beoticed."Tocqueville,Democ-
racy in Americap. 517.

29. Tocqueville,Democracy in Americgy. 190.

30. Not all associations of the like-minded aremmitted to democratic goals
nor organized iran egalitarianfashion;consider, forexample, the Ku Klux Klan
orthe Nazi party. In weighing theonsequences of amarticular organization for
democratic governance, oneustalso consider otherivic virtues, such as toler-
ance ancequality.

31. Milton J. Esmarard Norman T.Uphoff, Local Organizations: Intermedi-
aries in Rural Developmeiftthaca: Cornell University Press,1984), p. 40.

32. Esman and phoff, Local Organizationspp. 99-180, andavid C. Kor-
ten, "Community Qganization andrural Development: A Learningrocess Ap-
proach,"Public Administration Review0 (September-October980): 480-511.
Esman and Uphoffind that suchfactors asnaturalresourcesphysicalinfrastruc-
ture, economicresourcesincomedistribution, literacy, andpartisan polarization
areapparently unrelated todfdevelopmentaéffectiveness dbcal oganizations.
For further evidence of th effectiveness ofocal participation in ThirdWorld
development, see JohD. Montgomery,Bureaucrats and People: Grassroots
Participation in Third World DevelopmeiiBaltimore: Johns HopkindJniversity
Press, 1988), ppl2-57 and thevorkscitedthere.

33. Banfield, Moral Basis of a Backward Society, 10.
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34. SeeAlessandro PizzorndAmoral Familism andHistorical Marginality,"
International Review of Community Developm&n({1966): 55-66, andSydel F.
Silverman, "Agricultural Organization, Social Structure, andvalues in Italy:
Amoral Familism ReconsideredAmerican AnthropologistO, no. 1 (February
1968): 1-19. Thedebate triggered bBanfield'sbook has beepart of a broader
scholarly controverspbout the causariority to be assigned "culture" and "struc-
ture." Wereturn to this issue i€hapter 6.

35. Le Associazioni ltalianeed. Alberto Mortara (Milan: Franco Angeli,
1985). Thedata are as 0f982. Ouranalysisexcludesfor-profit commercial or-
ganizationstouristbureaus, antbcal branches of nationarganizations; the lat-
ter areexcluded on the assumption tHamported” organizations may be flawed
indicator oflocal associationgdropensitiesLaborunions andCatholicorganiza-
tions, excluded by thigroviso, are discussddter inthis chapter, at ppl106-107
andpp. 107-109respectively.

36. Theincidence ofsportsclubs andotherassociations iseasonably closely
associatedacrossltaly's regions(r = .59). To avoidhaving asingle sector of
activity dominate oumeasure of associationalembership, wéave constructed
a factor score which weights each of these twaategories (sportand other)
equally. However, none of the statistical resukported inthis bookdepends on
the preciseweightassigned teportsclubs.

37. Tocqueville,Democracy in Americgp. 517-518.

38. Ourdata on newspapeeadership come from thnuario Statistico Itali-
ano (Rome: lIstitutoCentrale diStatistica,1975), p. 135. Thesedata arehighly
consistentwith evidencefrom aggregatedcurobarometesurveys in1976, 1980,
1983, 1986, and1989 (r = .91). The Eurobarometer datdso illustrate the
strength of theonnection betweeassociationamembership andewspaper read-
ership at thendividuallevel: 53 percent ajroupmembergead anewspaper more
thanonce aweek, ascompared to 33 percentmbnmembers. This specifically
true of membership in virtuallgll types of associationsncluding sportsclubs,
but notof membership irreligious groups.

39. Roberto Cartocci,Differenzeterritoriali etipi di voto: leconsultazioni del
maggio-giugnol985,"Rivista Italiana di Scienza Politicd5 (December 1985):
441. See als®ierVincenzo Uleri,'The 1987Referendum," intalian Politics: A
Reviewyvol. 3, eds.RobertLeonardi andPiergiorgioCorbetta (New YorkPinter
Publishers,1989), pp.155-177.

40. Like all indices inthis volume, thelndex of Referend&urnout, 1974—
1987, is dactorscore, based on tlomly factor toemergefrom a principalcompo-
nents analysis of turnout the five referenda. Allcorrelationsinvolving referenda
voting reported inthis chapterapply to turnout ineachreferendum takensepa-
rately. Inotherwords, thepatterns arevholly unaffected bythe content of the
issues in eacheferendum.

41. See, forexample,Richard S. KatandLucianoBardi, "Preferenceé/oting
and Turnover inltalian ParliamentarElections,"American Journal of Political
Sciencel? (1980): 97-114and RobertdCartocci,"Otto risposte a umproblema:
La divisione dell'ltalia in zone politicamenteomogenee,Polis 1 (December
1987): 481-514.Because of itdiny size, Valle d'Aosta is asingle-member dis-
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trict andthus does not use thpreference votsystem, so its excludedfrom this
analysis.

42. Onceagain, the Index dPreference Viing, 1953-1979, is dactor score
based on the onlfactor toemergefrom aprincipal componentsnalysis of prefer-
encevoting in thesix elections.

43. These dataome fran secondaryanalysis of al968 national survey con-
ducted bySamuel H. Barnes; we aggateful toProfessoBarnes forenabling us
to use theselata.Region-by-region comparisoné survey ancelectoral data sug-
gestthatrespondents ifesscivic regionsslightly over-reportheir use of the pref-
erence vote, but this milexaggeration, whatever its causees notitiate the
basic comparison.

44. Thesedata come fromaggregatedEurobarometer surveys ih975, 1977,
1983, andl987.These surveysupplemented by th#968 Barnessurvey,suggest
that ®mewhatmore thanone-third of Italian adults ammembers of one anore
secondaryassociationsjncluding trade unionswhich account for slightlymore
than 40 percent of allassociationaimemberships(Experienced researchers be-
lieve that the inevitablyimited number oprobes irthesesurveys probalmeans
that the reslts understatgroup membership, but thipossible bias is constant
across alregions.) At the individudkevel ofanalysis,group membership in Italy
is best predicted bgducation, genddunions andsportsclubs arethe mostcom-
monly reportedaffiliations), and reslence ina civic community. Considering all
types of groupsjncluding unions, civic-nessincreases thenembership rate by
roughly 10-15 percentaggoints, maleness increaseshy roughly 15-20percent-
agepoints, andeducation beyongrimary school increases it bypughly 20-25
percentag@oints. Among less educate@men intheleast civic regions, only 15
percent claimgroup membership;amonguniversity educated men in themost
civic regions, 66 perceméportgroup membership.

45. The correlation betweenstitutional performance and oumeasure of the
civic community is r = .53amongthe twelve regions in the uppeight quadrant
of Figure4.5, andr = .68 amongthe eight regions in the lower lefjuadrant. Both
are statistically significant (p <.04).

46. The partial correlation betweeaconomicdevelopment andnstitutional
performance, controlling fahe CivicCommunity Index, is = —.34, which is
statistically insignificant and ithe wrong direction, whereas the correlation be-
tween theCivic Community Index andinstitutional performanceremainshighly
significant (p <.0001). Thebivariatecorrelationbetween the Civi€Community
Index and oumeasure oéconomicdevelopment is r = .77. Statisticalavens
will recognize the potential problesfimulticollinearity here, but in Chapter 5 we
shall present additionavidence thatlistinguishes theffects ofeconomicdevel-
opment and the civicommunity. It isworth recalling theedistributive formula
according towhich thecentral authorities provide speciainding to thepoorer
regions. Thesetransfers aréntended toshield thepoorerregionsfrom the effects
of their poverty, andhis external aid mayelp accounfor the factthatregional
wealth itself appears not tdavor institutional perfomance,once wehave con-
trolled forthe civiccommunity.

47. In the 1968 Barnesnationalsurvey, 39percent of the respondents in the
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lesscivic regions claimed t&know a member of parliamepersonally, acon-
trastedwith 23 percent in themore civic regions. In our 1978urvey,more than
twice asmany citizens irless dvic regions said that tlyehad contacted eegional
official as inmore civic egions.

48. Compare Sidney Verbd&Jorman H. Nie, andN.-O. Kim, The Modes of
Democratic Participation: A Cross-National Comparis®everly Hills, Calif.:
Sage, 1971).

49. Harry Eckstein and Ted Robert GuRatterns of Authority: A Structural
Basis for Political Inquiry(New York: JohnWiley and Sons,1975).

50. This comparison igonsistent with Giovanni Sartoriteport in Il Parla-
mento Italiano(Naples: EdizioniScientifiche Italiane 1963) thatamong deputies
in the nationalparliament betweerd946 and1958, 61percent ofall southerners
were from upper clasdackgrounds, asompared to 3Percent ofdeputies from
the Center-North,that is, the moreivic section of thecountry. Weshould not
exaggerate theocialorigins of the regional counciloemywhere. As disased in
Chapter 2, even in th8outh the councilors a@rawn mostlyfrom middle class
backgrounds.

51. In 197 and 1976 weasked allcouncilors, "With regard tahis region,
there is a lot ofliscussion of the desirability of increasipgpular participation. In
your opinion what practical role can theitizens of thecommunity have in re-
gional affairs?" Responses wercodedalong anumber of dimensionsncluding
support forgreatempopularparticipation.

52. Incomedistribution ageconstructedrom theaggregatedl975-1989 Euro-
barometersurveys (thewithin-region coefficient ofvariation in reportedfamily
income) ismoreegalitarian in civic regions (= .81). Contrdling for civic-ness,
income inequality andperformance are uncrelated,althoughmulticollinearity
shadows taresults.

53. Robert D. Putnam;Studying Elite PoliticalCulture: TheCase of Ideol-
ogy," American Political Science Revies® (Septemberl971): 651-681found
that among Italian (anBritish) politiciansstrongattachment to a set of values and
beliefs is notincompatible withwillingness tocompromise.

54. See Carol AMershon,"RelationshipsAmong Union Actors after the Hot
Autumn,"Labour4 (1990):46-52, and IRegalia,"Democracy andUnions: To-
wards aCritical Appraisal,"Economic and Industrial Democra®y(1988): 345-
371.

55. Salvatore Coi, "Sindacati iltalia: iscritti, apparatofinanziamento,”ll
Mulino 28 (1979): 201-242, qutation at p. 206. Cgdoints outthat unionization
is actually greater in thgublic sector and in agriculture thanimdustry.

56. Among male manualworkers theunionizationrate is 39percent in more
civic regions,compared to 2Percent inlesscivic regions. Amongnale execu-
tives and professionals, the rateuaion menbership is 15ercent in moreivic
regions, acontrastedvith 8 percent in lessivic regions. Twelveercent of male
farmers inmore civicregions arainion members, four times thate in less civic
regions. All in all, pughly 15percent of alltalian adults ar@einionmembers, and
25 percent are members whion houskolds. All these data arawn fromaggre-
gated Eurobaromeateurveys in1976, 1985, 1988.and 1989.

57. SeeChapter 5, pp.157-158, for hitorical confirmation ofthis point.
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58. See Percyllum, "Uniformity Undone: Aspects of CatHoc Culture in
Postwar faly," in Culture and Conflict in Postwar Italy: Essays on Mass and
Popular Culture,edited byZygmunt G.Baranski and Robetumley (London:
Macmillan, 1990).

59. Churchattendance is far highe@mong women and thalder generation,
but these diffeences ircivic involvementpersistwhen wecontrol forgender and
age. Allfindingsreported inthis paragraph arbased on aggregated Eurobarome-
ter surveysbetween1975 and1989.

60. GianfrancoPoggi, Italian Catholic Action(Stanford: StanfordJniversity
Press,1967); Allum, "Uniformity Undone," esp. p. 85, p. 91; and Paul Ginsborg,
A History of Contemporary Italy: Society and Politics 1943-1988hdon: Pen-
guin Books,1990), pp.169-170, p.348.

61. A partial, butunderstandablexception to this generalization tisat citi-
zens incivic communitiesexpress greater interest facal affairs thando their
counterparts itesscivic areas.

62. Thegeneralizations in teiparagraph arbased oraggregaté Eurobarome-
ter surveys betweerd975 and1989.

63. Sidney G. TarrowPeasant Communism in Southern ltélyew Haven:
Yale UniversityPress,1967), esp. pp80-81, pp. 198-24&juotations at p. 7 and
p. 75 (emphasis iroriginal).

64. Thesedata aredrawn from Eurobarometer surveys 1986 and 1988.
"Low" educationrefers to the 62ercent of the adulopulation who left chool
before age 15high" refers to allothers. Thissense opowerlessness iglosely
linked to dissatisfaction with ¢hdate of Italian democracy. Théndex of Power-
lessness igorrelatedr = -.19 with education,r = -.15 with theCivic Commu-
nity Index, andr = -.26 with the respondent'satisfaction'with the way democ-
racy works inltaly."

65. Benjamin Barber, Strong Democracy: Participatory Politics for a New Age
(Berkeley:University ofCaliforniaPress,1984), p.179.

66. SeeChapter 5 (pp.146-148) for a moreletaileddiscussion obrganized
criminality in thelesscivic regions.

67. Even in civic regiononly one-third of therespondentpicked the "trust-
ing" alternative, but this i®nly a fewpercentage pots less than for identical
questiongosed toAmericans in the saneriod. See Eric MUslaner,"Comity
in Context: Confrontation imdistorical Perspective,British Journal of Political
Science2l (1991): 61.

68. The "law-and-order" items ardrawn from al972national surveydirected
by Samuel H.Barnes andsiacomoSani, to whom we are grateful for making
thesedata available. Ronalbhglehart inThe Silent Revolution: Changing Values
and Political Styles among Western Publi@rinceton: Princeton University
Press,1977) andCulture Shift in Advanced Industrial Soci€Brinceton:Prince-
ton University Press, 1990) arguesthat the balancéetween"materialist" and
"post-materialist” values has importanconsequences fopolitical behavior.
Drawingon theaggregatedl976-198%urobarometesurveys we find that, con-
trolling for age, education,family income, church attendancegender, and re-
gional affluence,people in moreivic regions aresignificantly morelikely to em-
phasize'more say igovernment" andprotect freespeech," andignificantly less
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likely to emphasize "maintaiorder in thenation." Differences on Inglehart's
fourth value ("fighting rising pces") are nosignificant. Thesecontrasts, though
modest inabsolute size, are consistemth our account othe civic community:
As between two equally educatedqually affluent, equally religious men or
women of thesameage, one in a civicegion and on@ot, thecitizen of the civic
community ismore concernecébout democracy anléss aboutauthority. Like
Inglehart, webelieve sucttultural differences @ important, although ourinter-
pretation of theiorigins (Chapters 5 and 6) is somewtdferent fran his.

69. Thesedata are drawrirom aggregatecEurobarometesurveysbetween
1975 and 1989. Theesults summarizeth Figure4.14 combine"very satisfied"
and"fairly satisfied."Given themassive ample, theregion-by-regiorresults are
quite reliable. In amultiple regressionpredicting life satisfaction from income,
churchattendance, the civicommunity, age, education, sex, atate of inter-
view (to test forpossibletrends ovettime), only thefirst three are significant.
The betasare .16 for religious observance, .15 forcome, and .14 for the civic
community.

70. See, forexample, Richardagger, "MetropolisMemory, and Citizen-
ship," American Journal of Political Scien@ (1981): 715-737;Alasdair Mac-
Intyre, After Virtue (Notre Dame: Notre Daméniversity Press, 1981); and
Michael Taylor, Community, Anarchy and LiberfiNew York: CambridgeUni-
versity Pras, 1982). To besure, not alladvocates of thaleals of thecivic com-
munity have laudedraditionalvillage life; Tocqueville, forexample, fearethat
the power ofkith and kin in rural Fancewould inhibit civic engagement. On
diversity amongpeasantvillages, concerning th degree towhich they display
voluntarycollaboration forcollective goods, seRobert WadeVillage Republics:
Economic Conditionsfor Collective Action in South In(hiw York: Cambridge
University Press,1988).

71. James WatsonThe Mafia and Clientelism: Roads to Rome in Post-War
Calabria (New York: Routledge,1988), pp.98-99. Asindicated by itgitle, even
the occasionaCircolo dei Nobili (Nobles' Club) ishardly a force for egalitarian
socialsolidarity.

72. Our story hereintersects witha longstandingdebateabout theeffective-
ness of patronage-based political machinesrbdan America. The white-gloved
advocates ofgood government” (sometimes termégbo-goos" bytheir adver-
saries)werecontemptuous of 'issism,"while the gnarled-handefenders of pa-
tronagearguedthat the machinesintegratedimmigrant groups intopolitical life
andensured prompstreetsweeping andesponsive welfarefficers. Government
by patronagevorks, theparty regularslaimed. Whatboth sideoverlooked, our
Italian contrastmakes clear, is théundamentalsocial egalitarianism and the
dense horizontahetworks ofcivic solidarity thattraditionally formed the Ameri-
cansocialfabric, even inargecities. Loosely speaking Americancities had pa-
tronage, but not clientelism. Whether theban machines weractually aseffi-
cient astheir defendersclaim, andwhether, on the othdrand, thatsocial fabric
has becomeangerously fiyed inrecentyears, are two importamfuestions that
deservefurther inquiry. For ananalysis ofAmerican urban politics parallel in
some respects to oltalian research, se€erry Nichols Clark and Lorna Crowley
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Ferguson,City Money: Political Processes, Fiscal Strain, and Retrenchment
(New York: ColumbiaUniversity Press,1983).

73. Defined by theOxford English Dictionaryas "want of goodcitizenship."

74. CiceroRepublic,l, 25, asquoted inGeorge H.Sabine A History of Polit-
ical Theory,3rd ed. (NewYork: Holt, Rinehart, and Winston,951), p. 166.

75. Edmundurke,Reflections on the Revolution in Frandg90,reprint ed.,
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Trentino-Alto Adige were annexed to Italynly at the end ofvorld War | and are
thus excluded from thishistorical analysis, as is tinywalle dAosta, which was
part of Piedmont in this period.

131. Theover-time stability of civic-nessrepresented in Figurg.3 rests on
somewhatifferentsets ofvariables in tke two periods. We lacdttata on any single
variable ovetthe entirecentury-long span. élvever, the very high decade-to-
decadestabilities for suctitems asmutual aidsocieties, cooperatives, electoral
turnout, and use of thereferencevote (uniformly r > .9) areconsistent with high
long-termstability.

132. Samuel H. Barneand GiacomoSani, "MediterraneanPolitical Culture
and ltalian Politics," British Journal of Political Science @uly 1974): 289-303,
offer evidence that by sommeasures of politicdlehavior (particularhsud indi-
cators ofpatron-clientelism apreference voting angersonal ties toliticians)
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southern migrants tthe North arenoresimilar to thoseof native-born northerners
than to their erstwhileompatriots irthe South, suggesting that "acculturation" to
dominantcommunitypatterns can occur rathexpidly. Civic behavior, as we con-
tend in thefollowing chapter, isanchoredmore firmly in social norms and net-
works than inpersonalpredilections.

133. Ourconclusionsabout the impaatf historical taditions oncontemporary
civic culture andgovernment performance asérikingly parallel to the anthropo-
logical findings ofCaroline White, Patrons and Partisans: A Study of Politics in
Two Southern Italian comur{iNew York: CambridgeUniversity Press, 1980).
White studiedtwo neighboringowns inAbruzzi, onecharacterized by eentury
of active civic engagementgegalitarian social relations, "community-minded-
ness,™openpolitics," andeffectivelocalgovernment, theecond by #&radition of
patron-clientelism,social hierarchy, personalism,factionalism, and ineffective
government.White'sexplanation fortthese contrastingyndromes and ours both
center on acial history. Wediffer only in the specialemphasis shplaces on
landholding patterns.

134. Hyde, Society and Politics in Medieval Italgp. 17-37,0bserves that the
chief economiccontrastwithin tenth-century Italywas between thébackward in-
land areas and theealthiercoastalcities, found in both théNorth and the South,
but especially the South.

135. Compare Larneitaly, pp. 149-150 and pp. 189-190 aBécker,Medi-
eval Italy.

136. Up to the 1970sindustrial employmentemained a reasonably good
measure of economic modernizationltaly; thereafter, themergence oh post-
industrial, service-basedeconomy meant thatindustrial employment was no
longer sounequivocal arindicator. The Italiarcensuses of labor forgearticipa-
tion in the latenineteenth century amotoriouslysuspect, so some caution is ap-
propriate inassessing thdata on thel870s and 1880s ifiable5.2. Our analysis
is based orofficial estimates published life Italian Central Statisticalnstitute in
the 1970s. However, theadjusted datpresented in OVitali, Aspetti dello svi-
luppo economico italiano alla luce della ricostruzione della popolazione attiva
(Rome: Universita diRoma, 1970)yield essentially identicalesults.

137. Thenationalinfant mortality rate was 155 pet000 live births; Emilia-
Romagna'sate was 171, an@alabria's151.

138. In 1977-1985 infantortality rates per 1000 live births were 15 for Ca-
labria and 1Ifor Emilia-Romagna.

139. Robert Leonardi,'PeripheralAscendancy in th&uropeanCommunity:
Evidencefrom a LongitudinalStudy,"unpub. ms. (Brusds: European Commis-
sion, Novemberl991). Spain, Geece, and Portugal were not members of the
Community in 1970 and arus not included in thenalysis.

140. A preliminary version of thefollowing material first gopeared in our "In-
stitutional Performance and Politic&@ulture: SomePuzzles about th@ower of
the Past,"Governancel (July 1988):221-242.

141. Theresultsreported here draw on hisical employment datbom 1901
and infant mortality data from1901-1910, butsimilar resultsobtain with data
from throughout theperiod between 1880 and1920. Thecontemporary data are
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from 1977 (employment) andl977-1985(infant mortality), butagain theresults
arerobust and do nalepend uporthe particular dateshosen.

142. Theadjusted R for predicting civic-ness in thd970s is.86, which is
entirely attributable to the = .93 correlationwith civic traditions in1860-1920.
The betafor each of the gcioeconomicvariables iswholly insignificant.

143. Predictingagricultural employment i1977, thebetafor agricultural em-
ployment in 1901 is .26(sig. = .11), while the betafor civic traditions is-.73
(sig. = .0003). Predictingindustrial employment irl977, thebetafor industrial
employment in1901 is .01(insignificant),while thebetafor civic traditions is .82
(sig. = .0005). Theadjusted Rfor agricultural employment in 1977 i69, while
the adjusted R for industrial employment i977 is .63.

144. Inpredictinginfant morality in 1977-1985, théetafor infantmortality in
1901-190is .19 (insignificant),while thebetafor civic traditions is.75 (sig. =
.001). Theadjusted Ris .56.

145. Gooddata on regional per capitncome are not readilgvailable for the
nineteenthcentury, and by 191{when some datbecomeavailable)income and
civics aresufficiently closelycorrelated(r = .81) that this type of statistical anal-
ysis isthreatened by #htechnical poblem ofmulticollinearity. However,predict-
ing income in1987, thebetafor income in1911 is .32 gig. = .003), while the
beta for civic traditions is .70 (sig. =.0000); theadjusted R is .96. In other
words, both civic traditions andncome levels in1911 seem to bndependently
linked to income in the980s, butivics still seems to be stronger predictathan
economics. Meanwhile, controlling for civic traditions (beta — .90, sig. =
.0003),income in 1911 makes rmontribution whatsoevelbeta — .02, sig. =
.91) to explainingcivics in the1970s. Allthis is broadly consistent with thesults
reported in thetext for employment andhfant mortality.

146. @mpare Ronald Inglehart,"The Renaissance oPolitical Culture,”
American Political Science Revied® (1988): 1203-1230 for aimilar argument,
although Inglehart's definition d€ivic culture" differs somewhatrom ours.

147. Union membership wagelatively lowbefore World War I, and thavail-
able data are natholly reliable, inpart because of theomplexities ofaggregat-
ing evidence fromagricultural and industriaunions ofdifferent political com-
plexions.

148. From his detailedtudy ofworking-class organization iSesto Sa Gio-
vanni, Bell reachesa similar conclusion:"Pre-factorycultural traditions signifi-
cantly conditioned the formation ofmodernltalian workingclass and itpolitical
action" ("Worker Culture andWorker Politics," p. 20). SealsoDonald Howard
Bell, Sesto San Giovanni: Workers, Culture, and Politics in an Italian Town,
1880-1922(New Brunswick: RutgersUniversity Press,1986). Union member-
ship atthe regionallevel in 1921 iscorrelatedr — .58 with the fraction of the
workforce inindustry, andr = -.49 with the fraction othe workforce inagricul-
ture, butthese correlations argpurious, attributable to thjeint dependence of
both union membership anéconomicdevelopment omivic traditions.

149. Forevidencesupporting theassessments in this paragraph, véali,
Aspetti dello sviluppopp. 360-361, pp.376-389; Tomolo, Economic History,
esp. pp. 5-8 and ppl20-123(though the columsin Toniolo's Table 10.4, p.
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122 are unfortunatelyreversed); Ver&Zamagni, Industrializzazione e squilibri
regionali in ltalia: Bilancio dell' eta giolittiana(Bologna: [IMulino, 1978), esp.
pp. 198-199;Tullio-Altan, La nostra Italia,pp. 38-39; Clark, Modern lItaly, p.
24,p. 31,p. 132Tomolo's recent book providesuaeful,systematicoverview of
Italian economic development betwe&B50 and1918.

150. SeeZamagni, Industrializzazione,esp. pp. 205—206; andistituto Gu-
glielmo Tagliacarne] redditi e i consumi in Italia: Un'analisi dei dati provinciali
(Milan: FrancoAngeli, 1988),esp. p. 55.

151. For arintroduction to theeconomiditerature orregionaldisparities, see
Robert J.Barro andXavier Sala-i-Martin,"ConvergenceacrossStates and Re-
gions," Brookings Papers on Economic Activity; 1991: 107-182. Fobrief
overviews of thevoluminousliterature onthe "SoutherrQuestion," se Toniolo,
Economic Historyesp. pp.133-150;Clark, Modern lItaly,esp. pp.23-28; and
Tarrow, Peasant Communism in Southern Itgp, 17-28.

152. Zamagnindustrializzazionepp. 199-201.

153. Toniolo, Economic History p. 148.

154. Ibid., p. 52. literacy was higher in the North than in the South atithe
of Unification, andthis gap steadily grew between 1871 d48d1. Education was
oneimportant latent advantage thalps toexplain theNorth'smorerapid prog-
ress. North-Soutleducational differencesave essentiallylisappeared imecent
decadeshowever, despite thepersisting,evenwidening economics andivics
gaps. See Chapter 4, p. 118.

155. Ibid., p. 121, p. 148.

156. J. R.Siegenthaler, "Sicilia Economic Change sinc&860," Journal of
European Economic Historgo. 2 (1973): 414, as cited idamagni,Industria-
lizzazione,p. 215, concludeghat "the rigidity of Sicily's social andpolitical
structure must beseen as the single masaportantcause of thasland'secon-
omic backwardness and itisappearance asrtually the only waytowards ad-
vancement."

157. Arnaldo BagnascaJre Italie: La problematica territoriale dello sviluppo
italiano (Bologna: Il Mulino, 1977) andBagnascola costruzione sociale del
mercato: Studi sullo sviluppo di piccola impresa in Ita{Bologna: Il Mulino,
1988).

158. Michael J. Fiore and @arles F. SébelThe Second Industrial Divide:
Possibilities for ProsperityNew York: BasicBooks, 1984). For ausefulcompen-
dium ofresearch onndustrial districts,"flexible specialization," and thesocial
preconditions, setndustrial Districts and Inter-firm Co-operation in Italyeds.
FrankPyke, GiacomoBecattini, andVernerSengenbergdiGenevainternational
Institute forLabor Studiesf the InternationalLabor Organisation,1990), espe-
cially Sebastiandrusco, The Idea of thelndustrial District: Its Gemsis," pp.
10-19, andGiacomo Becattini, "The Marshallian IndustriaDistrict as a So-
cioeconomicNotion," pp.37-51. The'flexible specializaibn" thesis sometimes
includes the hypothesis thauch industrialdistricts represent théwave of the
future" in theworld economy, but that is ngiart of ourargument here.

159. Sebastian®rusco,"The Emilian Model: Productive Decentralisation and
Sociallntegration,"Cambridge Journal of Economiés(1982): 167-184.Patrizio
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Bianchi andGiuseppina Gualtieri;Emilia-Romagna and its thustrial Districts:
The Evolution of aModel," The Regions and European Integration: The Case of
Emilia-Romagna,eds. RobertLeonardi andRaffaella Y. Nanetti (NewYork:
Pinter, 1990), pp.83-108, note that although thesuccess ofmall andmedium
enterprises in théthird Italy" was initially attributed to widspread evasion of
tax law and union agreements, subsequemsearch hagenerally ejectedthat
interpretation.

160. Mark H. Lazerson,"OrganizationalGrowth of SmallFirms: An Out-
come ofMarkets and Hierarchies?American Sociological Review3 (June
1988):331.

161. Mchael J. Pioreand Charles FS&bel, "ltalian SmalBusinesDevelop-
ment: Lessons folJ.S. Industrial Policy," inAmerican Business in International
Competition: Government Policies and Corporate Strategeels, John Zysman
and Laura Tyson (Ithac&ornell University Press, 1983), ppl01-402.

162. Piore andabel,Second Industrial Dividep. 265, p. 275.

163. Forevidence ofhe patternsdescribed irthis paragraph, see Brusco, "The
Idea of thelndustrialDistrict," pp. 15-16; Becattini,"The Marshallian Industrial
District," p. 33 andp. 39, Michael J.Piore, "Work, Labour and Action:Work
Experience in &ystem of Flexible Production," p. 55 and pg-59, andCarlo
Trigilia, "Work andPolitics in the Thirdtaly's Industrial Districts," pp179-182,
all in Industrial Districts and Inter-firm Co-operation in ltalgds. Pyke, Becat-
tini, and Sengenberger, as well Bsolo Feltin, "Regolazionepolitica e sviuppo
economicdocale,"Strumentil (January-April1988): 51-81Civic networks ap-
pear tofostereconomicdynamism otside Italy, too. For example,"Silicon Val-
ley'sresilienceowes as much to itsch networks ofocial, professional and com-
mercial relations as to the efforts oindividual entrepreneurs." AnnalLee
Saxenian,'RegionalNetworks and th&®esurgence dilicon Valley," California
Management Revie@3 (Fall 1990): 89-112.

164. Atlas of Industrializing Britain, 1780-1914ds. John Langton and R.J.
Morris (New York: Metheun,1986), p.xxx.

165. Ginsborg, History of Contemporary ltalyp. 219. Though not high by
North Americanstandardsthesefigures areextraordinary ora continentwhere
many families still remain in oe location forgenerations. (Evetoday, educated
Italians, asked"Wheredo you comerom?" often cite thesmall town from which
their parentsemigrated decades ago awmdhere they lemselveshave, in fact,
neverlived.) In addition, ofcourse, millions of Italians havemigrated to other
countries. Indeed, it might lguedthat"selectiveemigration"could account for
the backwardness of th8outh, if civic-mindedsoutherners werdisproportion-
atelylikely to emigrate.(For somesuggestive evidencegeJohanGaltung,Mem-
bers of Two WorldgNew York: Columbia UniversityPress,1971], pp. 190-191,
ascited in Barnes an8ani,"Mediterranean PoliticaCulture and ItaliarfPolitics,"
p. 300.)While we do notliscount this argument entirely, it cannot account for the
historical continuitiestraced here, foduring most ofthe nineteenthcentury the
large-scale thlian emigration camdargely from the Mrth. Southernemigration
did not becomesubstantial until thel890s. SeeClark, Modern ltaly, p. 32, pp.
165-166.
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Chapter 6
Social Capital and Institutional Success

1. If proof wereneeded, our own surveyeund bitter dissatisfactiorwith
public life and privateprospects in thesegions. The notiosometimesxpressed
by outsiders thasouthernergnjoy their backwardstate—thathey prefer thekind
of public life they have—is contrary notnerely to common senséut also to
empiricalevidence.

2. Xff Frieden, PeterHall, and KenShepsle deserveredit for posing the
questionghatstimulated thichapter, bubear noresponsibility for theresults.

3. David Hume, (1740), Book 3Part 2, Section 5as quoted in Bbert Sug-
den, The Economics of Rights, Co-operation and Welf@=ford: Basil Black-
well, 1986), p.106.

4. Hinor Ostrom,Governing the Commons: The Evolution of Institutions for
Collective ActionNew York: CambridgeUniversity Press,1990), p. 6. Fouseful
introductions to théurgeoning formal literature on dilemmeafscollective &tion,
seeOstrom, as welasRobert H.Bates,"ContraContractarianismSomeReflec-
tions on the Newnstitutionalism,"Politics and Societyl6 (1988): 387-401.

5. DiegoGambetta,"Can WeTrust Trust?" inTrust: Making and Breaking
Cooperative Relationsed Diego Gambetta (OxfordBlackwell, 1988), p. 216
(emphasis iroriginal).

6. Pietr Kropotkin, Mutual Aid: A Factor of EvolutiorfLondon: Heinemann,
1902), p. Xv.

7. Douglass CNorth, Institutions, Institutional Change and Economic Per-
formance(New York: CambridgeUniversity Press,1990), p. 58.

8. Gambetta, "CafhVe TrustTrust?" p. 221.

9. North, Institutions, Institutional Change and Economic Performance,
p. 59.

10. Bates, "@ntraContractarianism," p395.

11. RobertSugden,Economics of Rights, Co-operation and Welfgre, 105
(emphasis in origal). Sugden isherediscussing armanonymouslyiteratedpris-
oner's dilemma, but theamepoint applies ta one-roundprisoner'sdilemma.

12. Gambetta,'Can WeTrust Trust?" p. 217, note 6.

13. D. Fudenberg and BEMaskin, "A folk-theorem inrepeated games with
discounting andwith incomplete information,” Econometrica54 (1986): 533-
554; strictly speaking, théolk theoremholds that'always defect” is not anique
equilibrium in therepeat-play prisonertlilemma, as it is imne-rouncgames. See
also Rdert Axelrod, The Evolution of CooperatiofNew York: Basic Books,
1984) and NthaelTaylor, Anarchy and Cooperatio(London: Wiley, 1976).

14. North, Institutions, Institutional Change and Economic Performance,
p. 12.

15. Oliver E. Williamson, Markets and Hierarchies: Analysis and Antitrust
Implications(New York: Free Press]1975) andVilliamson, The Economic Insti-
tutions of Capitalism{New York: Free Press1985).

16. Ostrom,Governing the Commons.

17. Bates,"ContraContractarianism."

18. Stephen Cornell and Joseph RRalt, "Culture andlinstitutions asPublic
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Goods:American IndianEconomicDevelopment as Broblem ofCollective Ac-
tion," in Property Rights, Constitutions, and Indian Economied, Terry L.
Anderson(University of Nebraskdress,1990), p. 33citing JamesBuchanan,
"Before PublicChoice," inExplorations in the Theory of Anarchgd. Gordon
Tullock (Blacksburg,Virginia: Center for theStudy ofPolitical Choice,Virginia
Polytechniclnstitute, 1972); JaclkHirshleifer, "Comment onPeltzman,"Journal
of Law and Economic49 (1976): 241-244; andDouglass C.North, "Ideology
and Political/Economiénstitutions,"Cato Journal8 (Spring/Summen988): 15
28.

19. Bates,"ContraContractarianism," p398. Seealso Robert HBates,"So-
cial Dilemmasand Rational Individuals: ArEssay on the Newnstitutionalism"
(Duke University, unpublished manuscrip,992).

20. On the concept of sociahpital, see JamseS. Coleman,Foundations of
Social Theory(Cambridge,Mass.: Harvard University Press, 1990), pp. 300-
321, whocreditsGlennLoury with introducing theconcept. Se&lennLoury, "A
Dynamic Theory ofRacial IncomeDifferences," inWomen, Minorities, and Em-
ployment Discriminationeds. P.AWallace and A. Le MundLexington, Mass.:
LexingtonBooks, 1977)andGlenn Loury, "Wly Should WeCareabout Group
Inequality?" Social Philosophy and Policy (1987):249-271. Fompractical ap-
plications of theconcept ofsocial capital, see als&linor Ostrom, Crafting Insti-
tutions for Self-Governing Irrigation Syster{S8an Francisco:Institute for Con-
temporary Studies Pres4992). For arelateddiscussion, se®obert H.Bates,
"Institutions aslnvestments,"Duke University Program in PoliticalEconomy,
Papers inPolitical Economy, Woking Paper 133(December1990). Theargu-
ment thatsocial capital facilitates cooperation indomesticsociety isparallel in
importantrespects to thehesis of Robert OKeohane After Hegemony: Coopera-
tion and Discord in the World Political Econon{igrinceton: Princetotniversity
Press,1984), thatinternational regimefacilitate cooperation irthe world politi-
cal economy.

21. Coleman,Foundationsp. 302, p. 304, p. 307.

22. Shirley Ardener, "The ComparativeStudy of Rotating Credit Associa-
tions," Journal of the Royal Anthropological Institute of Great Britain and Ireland
94(1964):201.

23. See Ardener, "Comparatigtudy ofRotating Credit Assaiations"; Clif-
ford Geertz,"The Rotating Cedit Assocation: A 'Middle Rung' inDevelop-
ment," Economic Development and Cultural Chant@ (April 1962): 241-263;
and Carlos G. Vélez-lbafiez,Bonds of Mutual Trust: The Cultural Systems of
Rotating Credit Associations among Urban Mexicans and Chicéidew Bruns-
wick, NJ: Rutgers UniversityPress,1983). Timothy Besley, Stephen Coateand
Glenn Loury, "The Economics ofRotating Savings andCredit Associations,"
American Economic Revievigrthcoming 1992, model rotating credit associa-
tions formally.

24. Vélez-IbafiezBonds of Trustreports arotating credi association among
prisoners ina Mexicanjail, to provide marijuana,although we know of n@vi-
dencethat this is theorigin of the terni'pot.”

25. Geertz, "The Rotatin@redit Association," p.244.

26. Ardener,"ComparativeStudy of RotatingCredit As®ciations," p. 216.
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27. Ibid. On the importancef reputation inrotating credit associations, see
Michael HechterPrinciples of Group SolidarityBerkeley: University of Califor-
nia Press, 1987), pp.109-111.

28. Vélez-IbafiezBonds of Mutual Trustp. 33. On trustjntermediaries, and
networks, see Colemafpundations of Social TheorZhapter 8.

29. Besley, Coate, antloury, "Economics ofRotating Savings an@redit
Associations."

30. In fact, their lack of feasiblalternativestself may increase their credibility
asparticipants in the rotating credit society. \&eindebted toGlenn Loury for
this observation.

31. Ostrom,Governing the Commonpp. 183-184.

32. Geertz,"The Rotating CreditAssociation," p.243, p. 251.

33. Ostrom,Governing the Commonp, 190

34. A. O. Hirschman,;'Against ParsimonyThreeEasy Ways of Complicating
SomeCategories of EconomiDiscourse,’American Economic Revielroceed-
ings 74 (1984): 93, as cited in Paribasgupta;Trust as &Commodity," inTrust,
ed. Gambetta, p. 56.

35. Seethe account of thdive and letlive" norm in trench warfare iAxelrod,
Evolution of Cooperationp. 85.

36. Gambetta, "Can Werust Trust?" p234 (emphasis iroriginal).

37. "The more extensivelpersons call on one another for aid, the gremiiér
be the quantity ofsocialcapital generated. . . Socialrelationships die out if not
maintained;expectations andbligations witherover time;and normsdepend on
regularcommunication."Coleman,Foundations of Social Theorp, 321.

38. Coleman,Foundations of Social Theorp, 315. Seealso Ostrom, Craft-
ing Institutions,p. 38: "Socialcapital is notautomatically orspontaneouslyro-
duced."Robert E.Lucas,Jr., "On theMechanics of Eonomic Development,”
Journal of Monetary Economic2 (1988): 3-42, emphasizes th&external” (or
public good) features ohumancapital. Hechter,Principles of Group Solidarity,
distinguishes betweetpublic goods" (which arecharacterized byointness of
supply andnonexcludability) and collective goods"(which may be tsome de-
greeexcludable). Atleastinitially, somekinds ofsocial capitalmay be charac-
terized byexcludability; medieval Itéian tower societies,for example,did not
defend nonmemberddowever, as Hechter points out (p. 1@8passim),from
informal groups thaariseinitially to producecollective goods may emerggor-
mal groupghatproducegenuinepublic goods:Eventually, thecivic order bstered
by tower societies and the communes thgyawned was enjoyed even by non-
members.

39. SeeColeman,Foundations of Social Theorp, 317, andDasgupta, Trust
asa Commodity," p. 64.

40. Coleman,Foundations of Social Theorpp. 317-318.

41. Kenneth J. Arrow"Gifts and Exchanges,Philosophy and Public Affairs
1 (Summerl972): 357.

42. Anthony Pagden, "TheDestruction of Trustand its EconomicConse-
guences in th€ase ofEighteenth-century Naples," ifirust,ed. Gambetta, pp.
136-138,citing Antonio Genovesil-ezioni di economia civil¢1803).

43. Mark H. Lazersn, "OrganizationaGrowth of Small Firms: An Outcome
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of Markets ad Hierarchies?American Sociological Revie®B (June 1988): 330-
342, reports thiapersonal trust amonganagers and betweevorkers and man-
agement is essential to the highoductivity ofsmall firms in Emilia-Romagna.

44, Dasgupta,Trust as aCommodity," pp.50-51 (emphasis iroriginal).

45. BernardWilliams, "Formal Structures andsocial Reality," in Trust, ed.
Gambetta, p. 8, p. 12. Glerioury has pointed out to ukat reliance orper-
sonaltrustpresumeghatindividuals differ intheirtrustworthiness, whereaocial
trust presumeghat thestructure of the situation isiore importantthan personal
character.

46. Compare James Glarch and Johan P. OlsdRediscovering Institutions:
The Organizational Basis of Politi¢dlew York: Free Press, 1989), p. 27.

47. Colemanfoundations of Social Theorp, 251.

48. March and OlsenRRediscovering Institutiong. 27; RobertAxelrod, "An
Evolutionary Approach toNorms," American Political Science RevieB0d (De-
cember1986): 1095-1111.

49. North, Institutions, Institutional Change and Economic Performarmge,
36-45. SealsoKennethArrow, The Limits of OrganizatiofNew York: Norton,
1974), p. 26; and George Alkef, "Loyalty Filters,"American Economic Review
73 (1983): 54—63, as cited in Marksranovetter,"Economic Action and Social
Structure: The Problem of Embeddednedsyierican Journal of Sociolog9l
(November1985): 489.

50. MarshallSahlins,Stone Age Economi¢€hicago:Aldine-Atherton, 1972)
uses "balanced" and "generalized;" Robertk@ohane,"Reciprocity inInterna-
tional Relations,"International Organization40 (1986): 1-27, draws a closely
relateddistinction between"specific" amd "generalized'reciprocity. It isimpor-
tant to distinguish thestrategyof reciprocity (tit-for-tat) from the norm of reci-
procity, although the two arsometimesmpirically related. Ouiinterest here is
primarily the norm. Sealso Axelrod, Evolution of Cooperatiomnd "An Evolu-
tionary Approach toNorms."

51. As cited inAlvin W. Gouldner, "TheNorm of Reciprocity: A Preliminary
Statement,American Sociological Review 2Bpril 1960): 161.

52. Ostrom,Governing the Commong, 20, p. 211.Ostrom (p. 38) is skepti-
cal, however, abouéxplanations in whiclnorms aretreated asunobservable,
"in-the-mind"variables.

53. Michael Taylor,Community, Anarchy and Liberfew York: Cambridge
University Press,1982), pp.28-29 (emphasis iroriginal). Seealso Gouldner,
"The Norm of Reciprocity," p. 173.

54. Keohane,'Reciprocity inInternationalRelations," p. 21.

55. Granovetter, "Eonomic Action and Social Structure." Hedistinguishes
his "embeddedness" approach frdmoth an"oversocialized'tonception chuman
action, in which action is whollgetermined by roles antbrms, andan"underso-
cialized" conception (more&eommon in simplegametheory), in whichatomized
actors areinconstrained bycgial relations. On networks aridust ascapital assets
that undergirdsocialexchange, sealsoAlbert Breton andRonald Wintrobe,The
Logic of Bureaucratic Conduct{New York: CambridgeUniversity Press,1982),
pp.61-88.

56. Granovetter,'EconomicAction andSocial Structure,” pp490-491.
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57. SeeRobertMichels' study of th&German SociaDemocraticparty, Politi-
cal Parties: A Sociological Study of the Oligarchical Tendencies of Modern De-
mocracy(New York: Dover, 1959).

58. This distinction and #broader consequences wemphasized, of course,
by Max Weber. "To Weber, eeligion that iscongregational is organized $mall,
self-managed@roups ofbelievers. . . . Congregational forms of organization un-
derscore the eaility of believers,drawing all intoparticipation ancencouraging
equal access taeligious knowledgehrough acommonreliance on the Bible."
Daniel H. Levine, "Religion, th@oor, andPolitics inLatin America Today," in
Religion and Political Conflict in Latin America&d. Daniel H. Levine (Chapel
Hill: University of North CarolinaPress,1986), p. 15.

59. On interconnectedness—ttsameplayers playingseveral parallel games
simultaneously—as distinct froiteration—the same playergpeating thesame
gamesequentially—sedames K. Sebeniu8NegotiationArithmetic: Adding and
Subtractinglssues and Parties|hternational Organization37 (Spring 1983):
281-316; andJames Alt and Barry EichengreetRarallel andOverlapping
Games: Theory and application tothe EuropearNatural Gasl'rade,"Econom-
ics and Politics1 (1989): 119-144. On the effects timultiplex” interpersonal
relations (tiegshat encompasmsore than one sphereafgtivity) in easing dilemmas
of collective action, see the excellgrdper byMichael Taylor andSaraSingleton,
"The CommunalResourceTransactionCosts and th&olution ofCollective Ac-
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