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Preface

THIS BOOK explores some fundamental questions about civic life by
studying the regions of Italy. It is written with two very different audi-
ences in mind—those who share my fascination with the subtleties of Ital-
ian life, and those who do not, but who care about democratic theory and
practice.

The research itself began in conversations with Peter Lange and Peter
Weitz in the spring of 1970, while we were all three in Rome studying
various aspects of Italian politics. Unexpectedly, the Italian government
agreed to implement a long-neglected constitutional provision for re-
gional governments. Since these new institutions were to be built from
scratch in each of Italy's diverse regions, the experiment offered an unu-
sual opportunity to begin a long-term, systematic study of how institu-
tions develop and adapt to their social environment. Had I realized, how-
ever, that the subsequent inquiry would last nearly a quarter century, or
that it would eventually lead me into the farther reaches of game theory
and medieval history, I am not sure that I would have had the good sense
to embark.

With encouragement from the late Professor Alberto Spreafìco, and
with financial support from the University of Michigan, in the fall of 1970
I directed an initial survey of newly-elected councilors in several regions
scattered along the peninsula. Later, back in Ann Arbor, I began to ana-
lyze these interviews with help from two talented young colleagues,
Robert Leonardi and Raffaella Nanetti. By 1975, when a new cohort of
councilors had been elected, Bob and Raffi had become faculty members
elsewhere, in political science and urban and regional planning, respec-
tively. We agreed to join forces to conduct a second wave of interviews,
thus formalizing a close, durable, and productive collaboration.

Over the ensuing decades, the three of us spent hundreds of hours to-
gether, planning and carrying out the research described in this book. In
the later stages, Bob and Raffi had primary responsibility for the exhaus-
tive field research. All three of us returned repeatedly to the six regions
that formed the core of our research. In addition, as our study became
better known in Italy, several other regional governments invited us to
conduct parallel studies of their operations.

Some of the subsequent publications from the project were authored
collaboratively,1 while others (such as this book and several that Bob and
Raffi have produced2) were written independently, though drawing on
evidence and ideas that had been produced collaboratively. Although nei-
ther of the other two scholars bears responsibility for the arguments devel-
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oped in this book, their names appear on the title page as a mark of recog-
nition and gratitude for more than twenty years of collaboration, creativ-
ity, hard work, and friendship.

The conceptual evolution of this project has been at least as complex as
the development of the regional governments themselves. Social science
is conventionally reported as though hypotheses were straightforwardly
deduced from theory, evidence gathered, and verdicts rendered. Though
theory and evidence have been important in this project, too, its progress
has seemed more like an engrossing detective story, in which various sus-
pects emerge and are cleared, shoe leather is wasted on false leads, new
subplots materialize, some hunches pay off, earlier suspicions are reinter-
preted in light of later evidence, each puzzle solved poses yet another, and
the sleuth is never quite sure where the trail will lead.

At the outset, our research focused on continuity and change, using the
1970 interviews as a benchmark against which to measure institutional
development. Later, as evidence mounted of compelling differences in
the success and failure of various regional governments, our attention was
drawn to comparisons across space, rather than across time. Gradually, it
became clear that these differences among the regions had astonishingly
deep historical roots. (In retrospect, as in many a tale of detection, the
answer seems so obvious that we should have spotted the clues much
earlier.) These historical continuities raised theoretical issues of import
well beyond the confines of Italy, touching fundamental questions about
democracy, economic development, and civic life.

Reflecting this evolution of the research, the organization of this book
begins with a tight, close focus on the regional governments themselves
and gradually pans outward to encompass the broader meaning of our
discoveries. Taken as a whole, the book embodies an argument about
democracy and community that I believe is also relevant to the discontents
of contemporary America, but spelling out those implications is a task
that I have set aside for the future.

Dozens of researchers have collaborated on this project over more than
two decades, but special mention should be made of Paolo Bellucci, Sheri
Berman, Giovanni Cocchi, Bryan Ford, Nigel Gault, Celinda Lake,
Franco Pavoncello, and Claudia Rader.

Among the numerous Italian scholars and officials who provided guid-
ance and assistance, I would like especially to thank Carmelo Azzarà,
Sergio Bartole, Gianfranco Bartoiini, Sabino Cassese, Franco Cazzola,
Gianfranco Ciaurro, Leonardo Cuoco, Alfonso Del Re, Francesco
D'Onofrio, Marcello Fedele, Elio Gizzi, Luciano Guerzoni, Andrea
Manzella, Nando Tasciotti, Lanfranco Turci, and the hundreds of local,
regional, and national leaders who have spoken with us anonymously
over the years.
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In this project, as in dozens of other studies of contemporary Italy, a
unique role was played by Alberto Spreafico. Alberto introduced me to
Italy a quarter century ago, the Comitato per le Scienze Sociali that he
founded hosted me on numerous occasions, and his gentle, wise encour-
agement was crucial in the initial stages of this project. The dedication of
this volume reflects my profound debt to Alberto and to the scores of other
generous, civic-minded Italians who have aided my efforts to understand
the marvelous mysteries of their complex society.

Over the years, many colleagues have offered insightful and unsparing
critiques of earlier drafts and outlines. In particular, I want to thank Al-
berto Alesina, James Alt, Robert Axelrod, Edward C. Banfield, Samuel
H. Barnes, Michael Barzelay, Terry Nichols Clark, John Comaroff, Jeff
Frieden, Paul Ginsborg, Richard Goldthwaite, Raymond Grew, Peter A.
Hall, Jens Joachim Hesse, John Hollander, Steven Kelman, Robert O.
Keohane, Robert Klitgaard, Jacek Kugler, Daniel Levine, Marc Linden-
berg, Glenn C. Loury, Charles Maier, John D. Montgomery, Kenneth A.
Shepsle, Judith N. Shklar, Malcolm Sparrow, Federico Várese, Jeff W.
Weintraub, Vincent Wright, Richard Zeckhauser, and several anony-
mous reviewers. Aaron Wildavsky's gentle advice to "squeeze out of the
stone of self one more ounce of creative thought" prodded me not to con-
clude the work prematurely, and Walter Lippincott's steady, thoughtful
encouragement sustained my enthusiasm through moments when I was
otherwise preoccupied.

Funds for various stages of the research were generously provided by
the University of Michigan, the National Science Foundation (under
grants GS-33810, SOC76-14690, and SES-7920004), the German Mar-
shall Fund of the United States, Harvard University, the John Simon Gug-
genheim Memorial Foundation, l'Istituto Carlo Cattaneo, la Presidenza
del Consiglio dei Ministri, the European University Institute, the Com-
mission of the European Community, and an assortment of regional gov-
ernments (Basilicata, Friuli-Venezia Giulia, Emilia-Romagna, Marche,
Toscana, and Umbria).

The University of Michigan, Harvard University (especially its Center
for International Affairs), the Center for Advanced Study in the Behav-
ioral Sciences, the Woodrow Wilson International Center for Scholars,
the Bellagio Conference Center of the Rockefeller Foundation, and the
Centre for European Studies at Nuffield College, Oxford University, have
each provided gracious hospitality at various stages of my work.

Rosemary, Jonathan, and Lara Putnam have collaborated in this project
for as long as any of us can remember, traveling through the regions,
helping with data-analysis, commenting on endless drafts, and sharing
my enthusiasm for our discoveries. For all this and more I am deeply
grateful.
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C H A P T E R 1

Introduction:
Studying Institutional Performance

WHY DO some democratic governments succeed and others fail? This
question, though ancient, is timely. As our tumultuous century draws to
a close, the great ideological debates between liberal democrats and their
adversaries are waning. Ironically, the philosophical ascendancy of lib-
eral democracy is accompanied by growing discontent with its practical
operations. From Moscow to East St. Louis, from Mexico City to Cairo,
despair about public institutions deepens. As American democratic insti-
tutions begin their third century, a sense is abroad in the land that our
national experiment in self-government is faltering. Half a world away,
the former communist nations of Eurasia find themselves having to build
democratic systems of governance from scratch. Women and men every-
where seek solutions to their shared problems—cleaner air, more secure
jobs, safer cities. Few believe that we can dispense with government, yet
fewer still are confident that we know what makes governments work
well.

This book aims to contribute to our understanding of the performance
of democratic institutions. How do formal institutions influence the prac-
tice of politics and government? If we reform institutions, will practice
follow? Does the performance of an institution depend on its social, eco-
nomic, and cultural surround? If we transplant democratic institutions,
will they grow in the new setting as they did in the old? Or does the quality
of a democracy depend on the quality of its citizens, so that every people
gets the government they deserve? Our intent is theoretical. Our method
is empirical, drawing lessons from a unique experiment in institutional
reform conducted in the regions of Italy over the last two decades. Our
explorations will draw us deep into the character of civic life, into the
austere logic of collective action, and into medieval history, but the jour-
ney begins in the diversity of today's Italy.

A VOYAGE OF INQUIRY

On the autostrada that soars along the Apennine spine of Italy, a hurried
traveler can cover the 870 kilometers from Seveso in the north to Pie-
trapertosa in the south in one long day, looping first through the busy
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industrial suburbs of Milan, crossing rapidly the fertile Po Valley, plung-
ing past the proud Renaissance capitals of Bologna and Florence, circling
the grimy, joyless outskirts of Rome and then Naples, and climbing at last
into the desolate mountains of Basilicata, isolated in the instep of the Ital-
ian boot.1 To the thoughtful observer, however, this swift passage is less
impressive for the distance spanned than for the historical contrasts be-
tween the point of departure and the destination.

In 1976 Seveso, a modest, modern town in the mixed industrial-and-
farming belt ten miles north of Milan, became world-famous as the site of
a major ecological disaster, when a local chemical plant exploded, spew-
ing poisonous dioxin across its homes and workshops and fields and in-
habitants. For many months thereafter, motorists on the superhighway
that passes Seveso sped by with their windows rolled tightly shut, gawk-
ing at the boarded-up houses and the dreadful, white-hooded, goggle-
masked figures laboring to decontaminate the town and its lands.
Throughout the industrialized world, Seveso came to symbolize the
growing risks of ecological disaster. For dazed local officials, the catas-
trophe at Seveso embodied the looming public policy challenges of the
twenty-first century.2

From the perspective of public governance, to travel from Seveso to
Pietrapertosa in the 1970s was to return centuries into the past. Many
Pietrapertosesi lived still in one- and two-room stone hovels, clinging to
the mountain face just below the rocky summit to which their Lucanian
ancestors repaired many generations ago. Nearby, farmers still threshed
grain by hand, aided only by the wind blowing through the tines of their
rakes, as Mediterranean peasants had done for millennia. Many local men
had sought temporary jobs in northern Europe, and the success of a few
was marked by the German license plates on several automobiles parked
just below the village. For less fortunate residents, however, transporta-
tion was provided by the donkeys that shared their rocky shelters, along-
side a few scrawny chickens and cats. Lower on the hill, some returned
emigrants had built stucco houses, complete with indoor plumbing, but
for much of the village, the absence of running water and other public
amenities remained the most pressing problem, as it had been throughout
much of Europe three or four centuries earlier.

Like their compatriots in Seveso, the people of Pietrapertosa con-
fronted grave problems of what economists call "public goods" and "pub-
lic bads." The economic and social and administrative resources of the
two towns differed dramatically, as did the details of their problems, but
people in both needed help from government. In the early 1970s the pri-
mary responsibility for addressing these diverse problems of public health
and safety, along with much else of concern to ordinary Italians, was
suddenly transferred from the national administration to a newly created
set of elected regional governments. For solutions to their shared con-
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cerns, the citizens of Seveso and Pietrapertosa were now directed to
nearby Milan and Potenza rather than distant Rome. Studying how well
those new institutions responded to their constituents and why will lead us
to confront basic issues about civic life and collaboration for the common
good.

The borders of the new governments largely corresponded to the terri-
tories of historic regions of the peninsula, including such celebrated prin-
cipalities as Tuscany and Lombardy. Since the unification of Italy in
1870, however, its administrative structure had been highly centralized,
modeled on Napoleonic France. For as long as anyone could remember,
local officials had been closely controlled by prefects reporting directly to
Rome. No level of government corresponding to the regions had ever
existed. Thus the fact that the public problems of Seveso and Pietraper-
tosa and thousands of other Italian communities, large and small, would
be addressed by the untried regional governments was, for their citizens,
an experiment of considerable practical importance.

Beginning in 1970, we have closely followed the evolution of a number
of these nascent regional institutions, representing the range of economic,
social, cultural, and political environments along the Italian peninsula.
Our repeated visits to the various regional capitals soon revealed dramatic
differences in institutional performance.

Even finding officials of the Puglia regional government in the capital
city of Bari proved a challenge for us, as it is for their constituents. Like
visiting researchers, ordinary Pugliesi must first locate the nondescript
regional headquarters beyond the railroad yards. In the dingy anteroom
loll several indolent functionaries, though they are likely to be present
only an hour or two each day and to be unresponsive even then. The
persistent visitor might discover that in the offices beyond stand only
ghostly rows of empty desks. One mayor, frustrated at his inability to get
action from the region's bureaucrats, exploded to us, "They don't answer
the mail, they don't answer the telephone, and when I go to Bari to finish
paperwork, I have to take along my own typewriter and typist!" A ram-
pant spoils system undermines administrative efficiency: as a clerk once
responded to his nominal superior in our presence, "You can't give me
orders! I am 'well-protected.'" Meanwhile, the region's leaders engage
in Byzantine factional feuds over patronage and posts, and offer rhetorical
promises of regional renewal that seem never to reach reality. If Puglia is
to become "a new California," as local boosters sometimes say, it will be
despite the performance of its new regional government, not because of it.
The citizens of Puglia do not disguise their contempt for their regional
government; indeed, they do not often think of it as "theirs."

The contrast with the efficiency of the government of Emilia-Romagna
in Bologna is stark. Visiting the glass-walled regional headquarters is like
entering a modern, high-tech firm. A brisk, courteous receptionist directs



6 C H A P T E R ONE

visitors to the appropriate office, where, likely as not, the relevant official
will call up a computerized data base on regional problems and policies.
Bologna's central piazza is famous for its nightly debates among con-
stantly shifting groups of citizens and political activists, and those impas-
sioned discussions about issues of the day are echoed in the chambers of
the regional council. A legislative pioneer in many fields, the Emilian
government has progressed from words to deeds, its effectiveness mea-
sured by dozens of day care centers and industrial parks, repertory thea-
ters and vocational training sites scattered throughout the region. The
citizen-debaters in the Bologna piazza are not uncritical of their regional
government, but they are vastly more content than their counterparts in
Puglia. Why has the new institution succeeded in Emilia-Romagna and
not in Puglia?

The central question posed in our voyage of inquiry is this: What are
the conditions for creating strong, responsive, effective representative in-
stitutions? The Italian regional experiment offers an unparalleled opportu-
nity for addressing this question. It presents a rare opportunity to study
systematically the birth and development of a new institution.

First, fifteen new regional governments were established simultane-
ously in 1970, endowed with essentially identical constitutional structures
and mandates. In 1976-77, after an intense political struggle described in
Chapter 2, all regions were granted authority over a wide range of public
issues. In partial contrast with these fifteen "ordinary" regions, another
five "special" regions had been created some years earlier, with somewhat
greater, constitutionally guaranteed powers. These five regions were in
border areas that had been threatened by separatist sentiment at the end of
World War II. In some respects, the somewhat greater longevity and
broader powers of the special regional governments make them distinc-
tive. For most purposes, however, they may be safely considered along-
side the fifteen ordinary regions. Generally speaking, in this book we
draw evidence from all twenty regions.

By the beginning of the 1990s, the new governments, barely two de-
cades old, were spending nearly a tenth of Italy's gross domestic product.
All regional governments had gained responsibility for such fields as
urban affairs, agriculture, housing, hospitals and health services, public
works, vocational education, and economic development. Despite con-
tinuing complaints from regionalists about constraints imposed by the
central authorities, all the new institutions had acquired enough authority
to test their mettle. On paper, these twenty institutions are virtually identi-
cal and potentially powerful.

Second, however, the social, economic, political, and cultural contexts
into which the new institutions were implanted differed dramatically.
Socially and economically, some regions, such as Pietrapertosa's Basili-



I N S T I T U T I O N A L P E R F O R M A N C E 7

cata, ranked with countries of the Third World, whereas others, such as
Seveso's Lombardia, were already becoming postindustrial. Cutting
across this developmental dimension were differences of political tradi-
tion. Neighboring Veneto and Emilia-Romagna, for example, had similar
economic profiles in 1970, but Veneto was ardently Catholic, whereas
Emilia-Romagna, the buckle of Central Italy's "Red Belt," had been con-
trolled by Communists since 1945. Some regions had inherited patron-
client politics more or less intact from the feudal past. Others had been
transformed by massive waves of migration and social change that swept
across Italy during il boom of the 1950s and 1960s.

The Italian regional experiment was tailor-made for a comparative
study of the dynamics and ecology of institutional development. Just as a
botanist might study plant development by measuring the growth of ge-
netically identical seeds sown in different plots, so a student of govern-
ment performance might examine the fate of these new organizations,
formally identical, in their diverse social and economic and cultural and
political settings. Would the new organizations actually develop identi-
cally in soils as different as those around Seveso and Pietrapertosa? If not,
what elements could account for the differences? The answers to these
questions are of importance well beyond the borders of Italy, as scholars
and policymakers and ordinary citizens in countries around the world—
industrial, postindustrial, and preindustrial—seek to discover how repre-
sentative institutions can work effectively.

CHARTING THE VOYAGE

Institutions have been an enduring concern of political science since an-
cient times, but recently theorists have attacked institutional questions
with renewed vigor and creativity in the name of "the new institutional-
ism." The tools of game theory and rational choice modeling have been
put to use, casting institutions as "games in extensive form," in which
actors' behavior is structured by the rules of the game.3 Organization the-
orists have emphasized institutional roles and routines, symbols, and
duties.4 Historical institutionalists have traced continuities in govern-
ment and politics and emphasized timing and sequences in institutional
development.5

The new institutionalists differ among themselves on many points,
both theoretical and methodological. On two fundamental points, how-
ever, they are agreed:

1. Institutions shape politics. The rules and standard operating procedures
that make up institutions leave their imprint on political outcomes by struc-
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turing political behavior. Outcomes are not simply reducible to the billiard-
ball interaction of individuals nor to the intersection of broad social forces.
Institutions influence outcomes because they shape actors' identities, power,
and strategies.

2. Institutions are shaped by history. Whatever other factors may affect
their form, institutions have inertia and "robustness." They therefore embody
historical trajectories and turning points. History matters because it is "path
dependent": what comes first (even if it was in some sense "accidental")
conditions what comes later. Individuals may "choose" their institutions, but
they do not choose them under circumstances of their own making, and their
choices in turn influence the rules within which their successors choose.

Our study of the Italian regional experiment is intended to contribute
empirical evidence to both these themes. Taking institutions as an inde-
pendent variable, we explore empirically how institutional change affects
the identities, power, and strategies of political actors. Later, taking insti-
tutions as a dependent variable, we explore how institutional performance
is conditioned by history.

Between these two steps, however, we add a third that has been ne-
glected in recent work on institutions. The practical performance of insti-
tutions, we conjecture, is shaped by the social context within which they
operate.

Just as the same individual may define and pursue his or her interests
differently in different institutional contexts, so the same formal institu-
tion may operate differently in different contexts. Though not stressed in
recent theories, this point is familiar to most observers of institutions and
institutional reform. The Westminster-style constitutions left behind by
the British as they retreated from empire had very different fates in differ-
ent parts of the world. We move beyond this generalization that "context
matters" to ask which features of social context most powerfully affect
institutional performance.

What do we mean by "institutional performance?" Some theorists see
political institutions primarily as "the rules of the game," as procedures
that govern collective decision-making, as arenas within which conflicts
are expressed and (sometimes) resolved.6 (Theories of this sort often use
the U.S. Congress as a model.) "Success" for this kind of institution
means enabling actors to resolve their differences as efficiently as possi-
ble, given their divergent preferences. Such a conception of political in-
stitutions is pertinent, but it does not exhaust the role of institutions in
public life.

Institutions are devices for achieving purposes, not just for achieving
agreement. We want government to do things, not just decide things—to
educate children, pay pensioners, stop crime, create jobs, hold down
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prices, encourage family values, and so on. We do not agree on which of
these things is most urgent, nor how they should be accomplished, nor
even whether they are all worthwhile. All but the anarchists among us,
however, agree that at least some of the time on at least some issues,
action is required of government institutions. This fact must inform the
way we think about institutional success and failure.

The conception of institutional performance in this study rests on a very
simple model of governance: societal demands political interaction
government policy choice implementation. Government institu-
tions receive inputs from their social environment and produce outputs to
respond to that environment. Working parents seek affordable day care,
or merchants worry about shoplifting, or veterans decry the death of patri-
otism. Political parties and other groups articulate these concerns, and
officials consider what, if anything, to do. Eventually, a policy (which
may only be symbolic) is adopted. Unless that policy is "Do nothing," it
must then be implemented—creating new nurseries (or encouraging pri-
vate agencies to do so), putting more cops on the beat, flying flags more
often. A high-performance democratic institution must be both respon-
sive and effective: sensitive to the demands of its constituents and effec-
tive in using limited resources to address those demands.

Complexities abound in this domain. To be effective, for example,
government must often be foresighted enough to anticipate demands that
have not yet been articulated. Debates and deadlocks may stall the process
at any point. The effects of government action, even when well designed
and effectively implemented, may not be what proponents had hoped.
Nevertheless, institutional performance is important because in the end
the quality of government matters to people's lives: scholarships are
awarded, roads paved, children inoculated—or (if government fails) they
are not.7

Understanding the dynamics of institutional performance has long been
of interest to comparative social science. Three broad modes of explain-
ing performance can be discerned in the existing literature. The first
school of thought emphasizes institutional design. This tradition has its
roots in formal legal studies, a mode of political analysis that grew out of
the ferment of constitution building in the nineteenth century.8 John Stu-
art Mill's "Considerations on Representative Government" reflects the
faith this school of thought has in "structural and procedural contriv-
ance."9 Mill's famous treatise is largely concerned with constitutional en-
gineering, with discovering the institutional forms most favorable to ef-
fective representative government.10 This school of thought continued to
dominate the analysis of democratic performance well into the first half of
the twentieth century. "It was widely assumed [by such analyses] that
viable representative government . . . depended . . . only on the proper
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arrangement of its formal parts and reasonable good luck in economic life
and institutional affairs; and that good structure would serve even in the
absence of good luck."11

The collapse of the interwar Italian and German democratic experi-
ments and the immobilism of the French Third and Fourth Republics,
along with increasing sensitivity to the social and economic bases of poli-
tics, led to a more sober view of institutional manipulation. Painstaking
design did not ensure good performance. Nevertheless, in the contempo-
rary era attention to the organizational determinants of institutional per-
formance has re-emerged among advocates of the "new institutionalism,"
as well as among practical reformers. Constitution drafters, management
consultants, and development advisers devote much attention to institu-
tional design in their prescriptions for improved performance. Arturo Is-
rael, a specialist in Third World development, observes that it is easier to
build a road than to build an organization to maintain that road. In his
recent work on institutional development, he draws our attention to mana-
gerial and organizational constraints on implementation and recommends
improvements in institutional design to increase the prospects for suc-
cess.12 Elinor Ostrom is a thoughtful observer of institutions intended to
overcome "the tragedy of the commons"—the dilemma of collective ac-
tion that threatens "common pool resources" such as water supplies, fish-
ing grounds, and the like. From a comparison of many such efforts, fail-
ures as well as successes, Ostrom extracts lessons about how to design
institutions that work.13

Our research speaks only indirectly to these questions of institutional
design. In fact, in our study, institutional design was held constant: re-
gional governments with similar organizational structure were all intro-
duced at the same time. What varied in our research design were environ-
mental factors, such as economic context and political tradition. Such
factors are harder for would-be reformers to manipulate, at least in the
short run, so our research is not likely to suggest shortcuts to institutional
success. On the other hand, the fact that institutional design is a constant
in the Italian regional experiment means that we can detect more reliably
the influence of other factors on institutional success.

While we do not explore directly the effects of institutional design on
performance, our research does address the consequences of institutional
change. Our examination of how the regional governments evolved over
their first two decades includes a "before-after" comparison that helps us
to assess the impact of institutional reform. How the institution and its
leaders learned and adapted over time—the "developmental biology," so
to speak, of institutional growth—is encompassed by our research. Did
the creation of the new regional institutions lead to changes in the practice
of politics and governance in Italy? What difference did institutional
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change make for the way in which leaders and citizens collaborate and
contend over public policy? In practice, how do institutional reforms
change behavior and by how much? We return to these issues in Chap-
ter 2.

A second school of thought about the performance of democratic insti-
tutions emphasizes socioeconomic factors. Political sociologists since
Aristotle have argued that the prospects for effective democracy depend
on social development and economic well-being. Contemporary demo-
cratic theorists, too, like Robert A. Dahl and Seymour Martin Lipset,
have stressed various aspects of modernization (wealth, education, and so
on) in their discussions of the conditions underlying stable and effective
democratic government.14 Nothing is more obvious even to the casual
observer than the fact that effective democracy is closely associated with
socioeconomic modernity, both across time and across space. Social sci-
entists concerned with explaining institutional development in the Third
World have also emphasized socioeconomic factors. Arturo Israel, for
example, asserts that "improved institutional performance is part and par-
cel of the process of modernization. Unless a country becomes 'modern,'
it cannot raise its performance to the level now prevailing in the developed
world."15 The sharp differences in levels of socioeconomic development
among the Italian regions allow us to assess directly the complex linkage
between modernity and institutional performance.

A third school of thought emphasizes sociocultural factors in explain-
ing the performance of democratic institutions. This tradition, too, claims
a distinguished lineage. In the Republic Plato argued that governments
vary in accordance with the dispositions of their citizenry. More recently,
social scientists have looked to political culture in their explanations of
cross-national variations in political systems. The modern classic of this
genre, Almond and Verba's study of the Civic Culture, seeks to explain
differences in democratic governance in the United States, Great Britain,
Italy, Mexico, and Germany through an examination of political attitudes
and orientations grouped under the rubric of "civic culture."16 Probably
the most illustrious example of the sociocultural tradition of political anal-
ysis (and one that is especially germane to our study) remains Alexis de
Tocqueville's Democracy in America.17 Tocqueville highlights the con-
nection between the "mores" of a society and its political practices. Civic
associations, for example, reinforce the "habits of the heart" that are es-
sential to stable and effective democratic institutions. This and related
propositions will play a central role in our analysis.

As we sought to extract lessons of general import from the details of the
Italian experiment, we came to appreciate the admonitions of an earlier
student of local institutional development. In his classic study of TVA and
the Grass Roots, Philip Selznick observed that "theoretical inquiry, when
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it is centered upon a particular historical structure or event, is always haz-
ardous. This is due to the continuous tension between concern for a full
grasp and interpretation of the materials under investigation as history,
and special concern for the induction of abstract and general relations."18

While striving not to do violence to the rich particularities of the Italian
experience, we must also try to do justice to its broader implications for
our understanding of democratic governance.

METHODS OF INQUIRY

Truth, Karl Deutsch observed, lies at the confluence of independent
streams of evidence. The prudent social scientist, like the wise investor,
must rely on diversification to magnify the strengths, and to offset the
weaknesses, of any single instrument. That is the methodological maxim
that we have followed in this study. To understand how an institution
works—and still more, how different institutions work differently—we
must deploy a variety of techniques.

From the anthropologist and the skilled journalist, we borrow the tech-
nique of disciplined field observation and case study. "Soaking and pok-
ing," as Richard Fenno describes it, requires the researcher to marinate
herself in the minutiae of an institution—to experience its customs and
practices, its successes and its failings, as those who live it every day do.
This immersion sharpens our intuitions and provides innumerable clues
about how the institution fits together and how it adapts to its environ-
ment. At many points our story draws on illustrations and insights
gleaned from two decades of poking around the regions of Italy and soak-
ing up the local ambience.

Social science reminds us, however, of the difference between insight
and evidence. Our contrasting impressions of governance in Bari and Bo-
logna, no matter how keen, must be confirmed, and our theoretical specu-
lations disciplined, by careful counting. Quantitative techniques can warn
when our impressions, rooted in a single striking case or two, are mis-
leading or unrepresentative. Equally important, statistical analysis, by en-
abling us to compare many different cases at once, often reveals more
subtle, but important patterns, much as a pointillist painting by Seurat can
best be appreciated by stepping back from the canvas.

The logic of our inquiry requires the simultaneous comparison of fif-
teen or twenty regions along multiple dimensions, and such techniques as
multiple regression and factor analysis drastically simplify this task. Nev-
ertheless, we have sought to minimize the intrusiveness of complicated
statistical procedures into our story, usually relying on such devices as
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percentages and scattergrams. The results that we present here satisfy the
conventional tests of statistical significance, but more important, they
also satisfy John Tukey's famed "interocular traumatic test."19

As with many a detective tale, solving the mystery of institutional per-
formance requires us to explore the past—or more precisely, the contrast-
ing pasts of the various regions. For some epochs, historians of Italy have
provided marvelously rich accounts that are remarkably relevant to our
task, and our story draws heavily on their work. In addition, for the last
hundred years or so, we unearthed a wide range of statistical material that
allowed us to quantify, and thus to test more rigorously, some of our most
striking conclusions. We are not historians by trade, and our efforts in this
direction are rudimentary, but in any rounded institutional analysis the
tools of the historian are a necessary complement to anthropological and
behavioral methods.

In short, the diversity of our goals demanded methods that would pro-
vide both breadth—the ability to cover different problems and their trans-
formation over a period of time—and deeper analysis of particular issues,
regions, and periods of the reform. We wished to gather systematic evi-
dence across both time and space to allow both longitudinal and cross-
sectional analysis.

To provide this type of information we conducted a number of separate
studies that began with a focus on six regions selected to represent the vast
diversities along the Italian peninsula. Our studies were then extended to
all twenty regional governments. (Figure 1.1 provides an overview of our
research sites.) Our studies, described in more detail in Appendix A, in-
cluded the following:

• Four waves of personal interviews with regional councilors in the six se-
lected regions between 1970 and 1989. More than seven hundred inter-
views over nearly two decades provided us with an unparalleled "moving
picture" of the regional institutions from the point of view of their chief
protagonists.

• Three waves of personal interviews of community leaders in the six se-
lected regions between 1976 and 1989, as well as a nationwide mail survey
of community leaders in 1983. Bankers and farm leaders, mayors and jour-
nalists, labor leaders and business representatives—these respondents
knew their regional government well and could give us the perspective of
informed outsiders.

• Six specially commissioned nationwide surveys, as well as several dozen
other surveys of voters between 1968 and 1988. These interviews enabled
us to chart differences in political outlook and social engagement across the
regions and to probe the views of the constituents of the new institutions.
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• Close examination of a multitude of statistical measures of institutional
performance in all twenty regions, as described in Chapter 3.

• A unique experiment in 1983, described in more detail in Chapter 3, that
tested government responsiveness to "street-level" citizen inquiries in all
twenty regions.

• Case studies of institutional politics and of regional planning in the six
selected regions between 1976 and 1989, as well as a detailed analysis of
the legislation produced by all twenty regions from 1970 to 1984. These
projects provided raw material for our assessment of the day-to-day busi-
ness of politics and government in the regions and helped us interpret more
antiseptic statistical data. (Our regular visits to each of the six selected
regions incidentally allowed us to experience firsthand the devastating
earthquake that struck southern Italy in 1980 and its aftermath.) In short,
we came to know these regions and their protagonists well.
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OVERVIEW OF THE BOOK

In the 1970s a tumultuous period of reform broke with Italy's century-
long pattern of centralized government and delegated unprecedented
power and resources to the new regional governments. In Chapter 2 we
ask how the process of reform transpired, and what difference it made for
the practice of politics and the quality of government at the grassroots.
How was reform accomplished, given the inertia of older institutions?
Did the new institution actually affect the character of political leadership
and the way politicians ply their trade? Did it reshape the distribution of
political power and influence? Did it lead to changes that were perceptible
to the constituents of the new governments, and if so, what was their
assessment? What evidence is there of the leverage that institutional
change is said to exert on political behavior?

A primary concern of this study is to explore the origins of effective
government. To lay the basis for that inquiry, Chapter 3 presents a com-
prehensive, comparative evaluation of policy processes, policy pro-
nouncements, and policy implementation in each of the twenty regions.
Whereas Chapter 2 examines change through time, Chapter 3 (and those
that follow) make comparisons across space. How stable and efficient are
the governments of the various regions? How innovative are their laws?
How effectively do they implement policies in such fields as health, hous-
ing, agriculture, and industrial development? How promptly and effec-
tively do they satisfy the expectations of their citizens? Which institu-
tions, in short, have succeeded and which have not?

Explaining these differences in institutional performance is the objec-
tive of Chapter 4, in some respects the core of our study. Here we explore
the connection between economic modernity and institutional perfor-
mance. Even more important, we examine the link between performance
and the character of civic life—what we term "the civic community." As
depicted in Tocqueville's classic interpretation of American democracy
and other accounts of civic virtue, the civic community is marked by an
active, public-spirited citizenry, by egalitarian political relations, by a
social fabric of trust and cooperation. Some regions of Italy, we discover,
are blessed with vibrant networks and norms of civic engagement, while
others are cursed with vertically structured politics, a social life of frag-
mentation and isolation, and a culture of distrust. These differences in
civic life turn out to play a key role in explaining institutional success.

The powerful link between institutional performance and the civic
community leads us inevitably to ask why some regions are more civic
than others. This is the subject of Chapter 5. Pursuing the answer leads us
back to a momentous period nearly a millennium ago, when two contrast-
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ing and innovative regimes were established in different parts of Italy—a
powerful monarchy in the south and a remarkable set of communal repub-
lics in the center and north. From this early medieval epoch through the
unification of Italy in the nineteenth century, we trace systematic regional
differences in patterns of civic involvement and social solidarity. These
traditions have decisive consequences for the quality of life, public and
private, in Italy's regions today.

Finally, Chapter 6 explores why norms and networks of civic engage-
ment so powerfully affect the prospects for effective, responsive govern-
ment and why civic traditions are so stable over long periods. The theoret-
ical approach we develop, drawing on the logic of collective action and
the concept of "social capital," is intended not merely to account for the
Italian case, but to conjoin historical and rational choice perspectives in a
way that can improve our understanding of institutional performance and
public life in many other cases. Our conclusions reflect on the power of
institutional change to remold political life, and the powerful constraints
that history and social context impose on institutional success. This book
does not promise to be a practical handbook for democratic reformers, but
it does frame the broader challenges we all face.



C H A P T E R 2

Changing the Rules:
Two Decades of Institutional Development

THE ITAL IAN  regional experiment inaugurated in 1970 remains, as Sid-
ney Tarrow observed, "one of the few recent attempts to create new repre-
sentative institutions in the nation-states of the West."1 In an era of height-
ened hopes for democratization in other parts of the globe, lessons from
the Italian experience are especially relevant, for at issue is how changes
in formal institutions induce changes in political behavior.2 One conun-
drum facing would-be reformers in former authoritarian states is whether
rewriting the rules of the game will produce the intended effects—or any
effects at all—in how it is actually played. The Italian regional experience
can help us come to grips with this important issue.

The new institutionalism argues that politics is structured by institu-
tions. James March and Johan Olsen summarize this theory about the ef-
fects of institutions:

The organization of political life makes a difference, and institutions affect
the flow of history. . . . Actions taken within and by political institutions
change the distribution of political interests, resources, and rules by creating
new actors and identities, by providing actors with criteria of success and
failure, by constructing rules for appropriate behavior, and by endowing
some individuals, rather than others, with authority and other types of re-
sources. Institutions affect the ways in which individuals and groups become
activated within and outside established institutions, the level of trust among
citizens and leaders, the common aspirations of political community, the
shared language, understanding, and norms of the community, and the
meaning of concepts like democracy, justice, liberty, and equality.3

If institutional reforms can have such profound effects, that is good
news for reformers.

Two centuries of constitution-writing around the world warn us, how-
ever, that designers of new institutions are often writing on water. Institu-
tional reform does not always alter fundamental patterns of politics. As
Deschanel characterized politics and government in the French Fourth
Republic: "The republic on top and the empire underneath."4 "Old wine
in new bottles" was a common expectation when the Italian regions were
established, for Italians had had much experience with institutional
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change that changed nothing.5 That institutional reforms alter behavior is
an hypothesis, not an axiom. Theorists of institutions have lacked con-
trolled settings in which to assess empirically the effects of changing the
rules.

Against this backdrop, the Italian regional experiment takes on special
interest. This chapter begins our assessment of this experiment and its
implications for institutionalism by asking how the new institutions were
created and how they evolved during their first two decades. Did this in-
stitutional reform actually reshape the identities of political actors, re-
distribute political resources, and inculcate new norms, as institutionalists
predict? How were the customary practices of Italian governance shifted
by these new institutions? Indeed, were they altered in any noticeable
way?

CREATING REGIONAL GOVERNMENT

Strong regional and local identities are part of history's bequest to Italy.
Regional entities—geographically defined, politically independent, eco-
nomically differentiated, and generally dominated by a strong city—have
been prominent threads in the tapestry of Italian history for more than a
millennium.6 Indeed, when the Italian state was proclaimed in 1860, lin-
guistic variegation was so pronounced that no more than 10 percent of all
"Italians" (and perhaps as few as 2.5 percent) spoke the national lan-
guage.7 For the Piedmontese monarchists who unified Italy, regional dif-
ferentiation was the principal obstacle to national development. Fatta
l'Italia, dobbiamo fare gli italiani was their slogan: "Having made Italy,
we must now make Italians." The highly centralized Franco-Napoleonic
model was the latest word in administrative science. Strong central au-
thority was, they concluded, the necessary remedy for the weak integra-
tion of the new nation state.8

A few voices called for the establishment of autonomous regional gov-
ernments within the new state. Fearing the reactionary tendencies of the
Church and the peasants, as well as the backwardness of the South, how-
ever, the majority of the makers of modern Italy (like most of their coun-
terparts in the emerging states of today's Third World) insisted that decen-
tralization was incompatible with prosperity and political progress. The
centralizers quickly won the debate. Top local officials were appointed by
the national government in Rome. Local political deadlock (or even local
dissent from national policy) could lead to years of rule by a commis-
sioner appointed by the national government.9 Strong prefects, modeled
on the French system, controlled the personnel and policies of local gov-
ernments, approving all local ordinances, budgets, and contracts, often in
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the minutest detail.10 Most areas of public policy, from agriculture to edu-
cation to urban planning, were administered by field offices of the Roman
bureaucracy.

In practice, the rigor of this extreme administrative centralization was
somewhat moderated by characteristic Italian political accommodations.
To maintain their fragile political support in the nascent parliament,
Italy's leaders developed the practice of trasformismo, in which patron-
age deals were struck with local notables. Support for the national govern-
ing coalition was bought by adjustments in national policy to suit local
conditions (or at least to suit the locally powerful). The prefects, though
responsible for controlling local government, were also responsible for
conciliating traditional local elites, especially in the South. Vertical net-
works of patron-client ties became a means of allocating public works and
softening administrative centralization. Trasformismo allowed local elites
and national deputies to bargain for local interests against national direc-
tives in return for electoral and parliamentary support.11 Political channels
to the center were more important than administrative channels, but in
either case the link to the center remained crucial.12

This negotiated, differentiated system of central controls survived de
facto throughout the Fascist interlude. Elections, parties, and political lib-
erties were abolished, but the traditional organs of executive power and
much of the older ruling class remained in power.13 Despite the highly
centralized formal institutions, the reality of Italian governance embodied
a certain implicit responsiveness to local elites. Nevertheless, for local
policymakers under the monarchy, under Fascism, and for more than two
decades under the post-Fascist Republic, all roads led to Rome.

Only after World War II, with the advent of democratic politics and
growing grassroots revulsion against extreme centralization, did regional-
ist sentiment begin to re-emerge. Newly powerful political parties, both
the Christian Democrats on the center-right and the Socialists and Com-
munists on the left, had historically opposed the national government and
thus generally had argued for greater decentralization. Under their aegis,
the new Constitution of 1948 provided for directly elected regional
governments.14

This constitutional mandate was carried out almost immediately in five
"special" regions, located along the national borders and on the islands of
Sicily and Sardinia, areas threatened by separatism and ethnic prob-
lems.15 Creation of the remaining, "ordinary" regions, containing 85 per-
cent of Italy's population, required enabling legislation, however, and
was delayed by intense political resistance. The central administration
was naturally reluctant to divest itself of any significant authority. More
important, the Christian Democrats, now dominant at the national level,
feared with good reason that several of the regions in the Red Belt of
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north-central Italy would be controlled by the Communists. For more than
twenty years, the constitutional provision for regional governments re-
mained a dead letter, and central control remained the rule.

By the middle of the 1960s, however, much had begun to change. In
the background was the astounding pace of social and economic transfor-
mation in postwar Italy. During the two decades from 1950 to 1970, the
economy grew faster than ever before in Italian history and faster than
virtually every other Western economy. Millions of Italians migrated
from the impoverished South to the industrial North.16 Agriculture's
share of the workforce plummeted from 42 percent to 17 percent in half
the time that similar changes had taken elsewhere in Western economic
history. Diets improved; illiteracy and infant mortality were cut by two
thirds; bicycles were replaced by Vespas, and then Vespas by Fiats. Mil-
lions of Italians changed jobs, homes, and life styles. Italy, and most of
her regions and citizens, experienced one of the most concentrated peri-
ods of social change ever recorded.

Politics and government lagged far behind these social and economic
changes. Nevertheless, the increasingly frustrating sclerosis of Italian
central administration, an emergent interest in regional planning, and a
leftward drift in national politics combined to raise once again the issue of
regional governments. In February 1968, after a record-breaking filibus-
ter by hostile conservatives, parliament passed a law providing electoral
machinery for the ordinary regions. Two years later a bill ordering re-
gional finances was approved, allowing the first regional councils (num-
bering thirty to eighty members, depending on the region's population) to
be elected in June 1970. In the ensuing months each council, following
the conventions of the Italian party-dominated parliamentary system,
elected a regional president and cabinet (giunta) and wrote a regional
"statute," spelling out organization, procedures, and areas of regional ju-
risdiction, subject to the provisions of the Constitution and national en-
abling legislation.

A wide variety of objectives had been enunciated by proponents of the
new institutions. Populists claimed that regional government would raise
levels of democracy, by fostering citizen participation and responsiveness
to local needs. Moderates argued that decentralization would increase ad-
ministrative efficiency. Southerners believed that regional government
could speed social and economic development, reducing regional inequal-
ities. Regional autonomy appealed to whichever group happened to be the
"outs" in national politics—Communists at midcentury, like Catholics
several decades earlier. Progressive technocrats argued that the regions
were necessary for rational socio economic planning and could lead to a
"new way of doing politics," more pragmatic than the traditional, ideo-
logical Italian political style.
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Proponents of regionalism believed in the power of institutional change
to reshape politics. They interpreted the destiny of the new governments
in almost messianic terms, believing that "the creation of politically au-
tonomous regional governments would be responsible for a radical social
and political renewal of the country."17 Our first wave of interviews with
the newly elected councilors in 1970 found them full of hope and enthusi-
asm. Optimistic about the reform's future, they saw the regions as posing
a potent challenge to the central authorities. These were years of idealism
and euphoria among Italian regionalists.

But the struggle to assure adequate funding and authority for the new
regions was only beginning. Two more years were required for the central
government to issue decrees transferring powers, funds, and personnel to
the regions, so that the new governments effectively did not open for
business until April 1, 1972. Worse yet, at the regional level, the 1972
decrees were widely condemned as wholly inadequate by representatives
of almost all parties and by the attentive public, as well as by regional
officials themselves. During these early years, an alliance of conservative
national politicians, an entrenched national bureaucracy, and a tradition-
minded judiciary combined to impose numerous legal, administrative,
and fiscal restraints on the regions. The central authorities retained gen-
eral powers of "direction and coordination" over regional affairs, and they
did not hesitate to use those powers. For example, roughly one-quarter of
all the laws passed by the regions during the first legislature were vetoed
by the central administration. Moreover, the central government kept a
tight grip on the purse strings of the new governments. Spending projec-
tions published in 1972 foresaw virtually stationary allocations to the re-
gions over the next three years, while expenditures by the central bureauc-
racy were to grow by 20 percent. Euphoria turned to dismay and anger, as
the regionalists realized that real devolution would require a political
struggle with the center.

Led by the independent-minded regional governments of Lombardia
(controlled by progressive Christian Democrats) and Emilia-Romagna
(controlled by the Communists) and encouraged by a leftward tide in na-
tional politics in 1974—75, the regionalist forces renewed their attack. A
sympathetic press helped rally grassroots support from regional interest
groups and public opinion. Regional governments of various stripes—
North and South, red and white—joined forces in the so-called "regional-
ist front." This coalition was strengthened by support from new national
organs that had been established as part of the original reform—the Min-
istry for the Regions and the Interparliamentary Committee for the Re-
gions. Institutional change was creating its own momentum.

In July 1975, just after a powerful swing to the left in the second round
of regional elections, the regionalists succeeded in pushing through par-
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liament Law 382, authorizing the decentralization of important new func-
tions to the regions. To shift the arena for decision making and forestall
further obstruction by the central bureaucracy, Law 382 required the gov-
ernment to obtain parliamentary approval of the implementing decrees.
Preparation of those decrees occupied two more years of intense and often
acrimonious negotiation among the national government, the regional au-
thorities, and the parliamentary committee for the regions, as well as all
the major political parties. Our 1976 wave of interviews found our re-
spondents much less confident about the ability of the regions to assert
their autonomy. They reported more conflict between center and periph-
ery, and more central control, than they had foreseen six years earlier.
Their previous optimism about the new institution's capacity to address
urgent social and economic problems was now more restrained, and they
were quick to point the finger of blame at foot dragging in Rome. Natu-
rally, demands for autonomy stood much higher on their agendas now.

As is true of intergovernmental relations everywhere, this center-
periphery game was played simultaneously in two distinct, but related
forms, which we term "one-on-one" and "all-on-one." In the one-on-one
version, the individual region tried to escape or mitigate central controls
over specific decisions. In the all-on-one version, the regional govern-
ments as a group struggled to shift the rules of the one-on-one games, in
order to increase their bargaining resources. In these early years, the one-
on-one battles were mostly lopsided victories for the central authorities.
All sides agreed that relations between center and periphery during these
years were formalistic, antagonistic, and unproductive.

But while the one-on-one battles favored the center, the all-on-one bat-
tle reached a climax more favorable for the regions. In a lengthy series of
summit meetings among representatives of the major parties in June and
July of 1977, agreement was reached on a packet of regulations (the so-
called 616 decrees) that dismantled and transferred to the regions 20,000
offices from the national bureaucracy, including substantial portions of
several ministries, such as the Ministry of Agriculture, as well as hun-
dreds of semipublic social agencies. Comprehensive legislative authority
in several important fields, including social services and territorial plan-
ning, was delegated to the regions. Fiscal provisions of the 616 decrees
gave the regions responsibility for approximately one-quarter of the entire
national budget, with some estimates running as high as one-third, includ-
ing independent reforms that transferred to the regions virtually full re-
sponsibility for the national hospital and health care systems. By 1989,
this sector alone accounted for more than half of total regional spending
(and like health policy everywhere, well more than half the administrative
headaches).
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This regionalist victory came partly for national political reasons. The
Christian Democratic party (DC) was under siege from the Communists
(PCI), whose star was rising rapidly in the mid-1970s. Supported by the
Socialists and by left-wing Christian Democrats, the PCI pressed hard for
further decentralization to the regions. The 616 decrees represented a
concession by the DC Prime Minister Giulio Andreotti to maintain Com-
munist support for his government. Equally important, however, the exis-
tence of directly elected regional governments had created strong pres-
sures and political incentives for more effective decentralization. The
winning regionalist front drew on forces that had been unleashed by the ini-
tial reform and, in some cases, had actually been created by that reform.

Devolution is inevitably a bargaining process, not simply a juridical
act. The legal and constitutional framework, the administrative frame-
work (controls, delegated powers, personnel patterns, and so on), and
finances are both key resources in today's game and outcomes of earlier
games. As seen by regional leaders, the central authorities' main bargain-
ing chips were control of funds and control over the delegation of formal
authority—the pocketbook and the rulebook. Leaders of the richer, more
ambitious regions of the North were more concerned about the rulebook,
while the South was more conscious of the pocketbook.

In the face of central recalcitrance fortified by central control over laws,
rules, and money, the regions turned to less formal political resources.
They relied heavily on interregional solidarity and on grass-roots support
from regional and local interest groups, the press, and public opinion.
Southerners depended more on "vertical" strategies, such as private peti-
tions to sympathetic national patrons, while northerners were readier to
resort to "horizontal" collective action by a broad, regionalist front. (This
distinction between vertical politics in the South and horizontal politics in
the North will recur repeatedly in various guises throughout this book.)
The climactic confrontation with the central authorities was led primarily
by the northerners. As we shall see later in this chapter, by the mid-1970s
voters and community leaders, in both North and South, had become
strong supporters of the principle of regional reform, even when they
were critical of the actual operations of their own regional government.
The political momentum for devolution had become self-sustaining.

The 616 decrees reflected the regions' victory in the crucial struggle to
establish their formal authority. The less dramatic, but more demanding,
struggle to deploy the new powers and spend the new money still lay
ahead. The regions' all-on-one victory was sufficiently sweeping that
they could no longer so plausibly blame the central authorities for their
own shortcomings. With the benefit of hindsight, one regional leader told
us in 1981, "They threw us into the water, hoping that we could swim."
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A senior figure in the Roman bureaucracy used a more cynical, but per-
haps more accurate image: "With the 1977 decrees we finally gave the
regions enough rope to hang themselves."

The changing of the guard at the top of several leading regions during
the second legislature (1975-1980) symbolized the changing challenges
facing the regions. Charismatic crusaders, such as Piero Bassetti, DC
President of Lombardia, Guido Fanti, PCI President of Emilia-Romagna,
and Lelio Lagorio, Socialist (PSI) President of Toscana, moved up and
out of regional politics and were replaced by more prosaic managerial
types.

The new division of authority between the center and the regions was
still far from federal. Most regional funds came from the center, and the
central authorities retained a veto over regional legislation. But the re-
gions were more powerful than local government had ever been in uni-
fied Italy. The legislative authority of the regions now encompassed
such areas as health, housing, urban planning, agriculture, public works,
and some aspects of education. In addition, the regional statutes success-
fully claimed jurisdiction over territorial, economic, and structural plan-
ning. The far-flung activities of the Cassa per il Mezzogiorno [Fund
for the South], responsible for massive public investments in the South,
were subjected to increased control by representatives of the regional
governments.

Henceforth the regions, or the municipalities under regional supervision,
could found and staff their own specialist agencies for welfare, run their own
subsidy schemes for farmers and artisans, and organize their own co-opera-
tives and nursery schools. They could draw up regional development and
land use plans; they could take over the Chambers of Commerce. . . . Per-
haps most startling of all was the handing over of the vital task of 'safeguard-
ing public morals'—i.e. the power to issue licenses to restaurant-owners,
shopkeepers, taxi-drivers, gun-owners and the like. These were real powers
of patronage and policing. Here, at last, was a revolution in government.18

Responsibility for many aspects of government that touch the lives of
ordinary Italians—many of the essential functions that successive na-
tional governments had failed to perform—passed into the hands of the
regions.

A practical measure of the importance of the regional governments was
the resources they now controlled. Tens of thousands of administrative
posts were created to serve the new governments and, during the waves of
decentralization in the early 1970s, thousands of employees were trans-
ferred from the central bureaucracy to the regions. By April 1981, the
fifteen ordinary regions accounted for 46,274 administrative personnel, a
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figure that had grown by 76 percent in the preceding five years. (The five
special regions employed another 29,383 persons.)19

Total funds available to the regions grew exponentially during the
1970s and 1980s, rising from roughly $1 billion in 1973 to roughly $9
billion in 1976, roughly $22 billion in 1979, and more than $65 billion in
1989, the lion's share of this coming from the central government in the
form of general-purpose and special-purpose transfers.20 (The profile of
regional spending in 1989 is summarized in Table 2.1.) By the beginning
of the 1990s, nearly one-tenth of Italy's gross domestic product was being
spent by the regional governments, only slightly below the figure for
American states. For organizations that existed only on paper barely fif-
teen years earlier, the regions had come to control extremely large sums
of money. Indeed, during most of the 1970s and 1980s, unspent appro-
priations carried over from one fiscal year to the next ballooned nearly
everywhere, as the resources flowing to the regions exceeded their un-
fledged administrative capacity.

Apart from establishing the organization and procedures of the new
institution, the major focus of regional legislation during the early years
was distributing funds—loans for agricultural cooperatives, scholarships
for needy students, aid for the handicapped, subsidies for interurban
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buses, subventions for La Scala, and so on. Seeking public support, but
lacking the necessary administrative infrastructure and often even the
legal authority for carrying out substantial social reforms, most regions
occupied themselves with distributive politics—often in the highly disag-
gregated form that Italians call leggine [little laws] and interventi a piog-
gia [projects "showered" indiscriminately over the region].

On the other hand, some regions did introduce substantive reforms in
such areas as urban planning, environmental protection, and Italy's cha-
otic health and social services. The basic organizational structure for the
subsequent national reform of health and social assistance—the "local
unit for health and social services"—was pioneered by several of the re-
gions. Most experts agreed that urban planning improved significantly
once responsibility for that function was shifted from the center to the
regions. In certain "new" areas of public policy, such as energy and the
environment, a number of regions moved into the void left by the ponder-
ous Roman ministries, which had been slow to adapt to changing public
demands and social needs. Whether the regions' legislative reach ex-
ceeded their administrative grasp is an important issue to which we shall
return in the following chapters. But for better or for worse, much of
Italian domestic policy was now regionalized. Regional government had
become, in Max Weber's evocative phrase, "a strong and slow boring of
hard boards."21

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

The rules of the game of government in Italy were altered in the two de-
cades after 1970. What effect, we must now ask, did these institutional
changes have on the way politics was actually played and Italians were
actually governed?

Montesquieu observed that, at the birth of new polities, leaders mold
institutions, whereas afterwards institutions mold leaders. Interaction be-
tween institutional change and the political elite is an important part of the
story of the Italian regional experiment.

During the debate before the regions were established, some critics had
prophesied that the councils would be packed by the parties with "falling
stars," that is, superannuated party hacks. A few Utopian regionalists, on
the other hand, had predicted the emergence from the regional grass-roots
of a new group of novice citizen-politicians. In the event, neither expecta-
tion was justified. From the very beginning, the new councils have been
composed of well-trained, upwardly mobile, ambitious, and highly pro-
fessional politicians.22
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About 45 years old at the time of his election, the average councilor has
had nearly a quarter century of prior involvement in party affairs. Coun-
cilors are on average a few years younger and less experienced than mem-
bers of the national parliament, although in other respects the councilors'
profile is closer to that of a national deputy than to that of a city councilor.
In fact, at least 20 percent of all regional councilors between 1970 and
1985 (and more than a third of all those who had held a regional leader-
ship post) left for seats in the national parliament.23 On the Italian political
ladder, the job of regional councilor has become an important step, mark-
ing broadly the passage from the domain of the part-time amateur to the
domain of the professional politician.

The new regional political elite is mostly comprised of self-made men.
(Fewer than 5 percent of the regional councilors are women; whatever its
accessibility along other important dimensions, the regional council, like
Italian politics more generally, remains a male-dominated world.) The
councilors' social origins are more modest than those of national depu-
ties, but much higher than the levels found among city councilors. With
one exception, the regional legislators have firm roots in the towns and
villages of their respective regions.24 Roughly 35-40 percent of the re-
gional councilors are sons of workers, artisans, or farmers, but only 15-
20 percent of the councilors themselves have ever engaged in these pro-
fessions. More than half of the fathers of the councilors did not go beyond
elementary school, and only about 10-15 percent of the fathers attended
university. Among the councilors themselves, however, the overwhelm-
ing majority (77 percent in 1989) attended university, a figure that is close
to the average for the national parliament and roughly double the average
for Italian city councilors.

The regional councilors are seasoned politicians with long experience
in local government and party affairs. Over three-quarters have held prior
elective office, and more than four-fifths have held a major leadership
post in their political party. The city council remains an important spring-
board toward the regional council, for two-thirds of all regional council-
ors have served previously in city government. Over the first two decades
of the regional government, the region itself gradually replaced the prov-
ince (the administrative unit between the region and the local govern-
ment) as a crucial step in the Italian political hierarchy. Between 1970 and
1989 the number of former provincial office holders among regional
councilors declined from 45 percent to 20 percent, and the number of past
or present provincial party leaders fell from 82 percent to 65 percent. By
contrast, the number of councilors who have held (or now hold) a major
post in their regional party organization rose from 26 percent in 1970 to 59
percent in 1989. This trend in career paths reflects the steady (though still
incomplete) "regionalization" of the Italian party organizations, and of-
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fers initial evidence for the emergence of a distinctive regional political
cursus honorem.

The regional councilor has gradually come to see his role as a full-time
job, one indicator of increased institutionalization.25 The number of coun-
cilors who continue to pursue some other occupation in addition to their
post in regional government fell from 69 percent in 1970 to 45 percent in
1989. The regional council has become a recognized arena for profes-
sional politicians.26 The first test for any new political institution is that it
must engage the aspirations and harness the ambitions of serious politi-
cos. The Italian regional governments have passed this important hurdle.

Even more important, the regional government has transformed elite
political culture. The most striking metamorphosis in regional politics to
appear in our repeated talks with both councilors and community leaders
between 1970 and 1989 is a remarkable ideological depolarization, cou-
pled with a strong trend toward a more pragmatic approach to public
affairs.

The ideological depolarization is attributable primarily to a rightward
convergence of views on a whole series of controversial issues, sparked
by a powerful trend toward moderation among Communist and other left-
ist politicians. The proportion of leftists (PCI, PSI, and other minor left-
wing groups) who agreed, for example, that "capitalism represents a
threat to Italy" fell sharply and steadily from 97 percent in 1970 to 76
percent in 1976, 54 percent in 1981-82, and finally 28 percent in 1989.27

On this and a wide range of similar questions, on the other hand, Christian
Democrats and politicians from other center-right parties displayed a
much more modest and uneven conservative trend. The proportion of cen-
trists and rightists who concur, for instance, that "unions have too much
power in Italy" fluctuated from 67 percent in 1970 to 74 percent in 1976,
86 percent in 1981-82, and back to 65 percent in 1989. As a result, the
gap between the parties of the left and right narrowed substantially be-
tween 1970 and 1989.

The net effect of these changes is summarized in Figure 2.1, which
pictures the distribution of our politicians on a composite Left-Right Is-
sues Index, based on questions about capitalism, union power, the distri-
bution of income, divorce, and public sector strikes. (The components of
the Left-Right Issues Index are listed in Table 2.2.) In 1970 the views of
these politicians were distributed in a classic polarized bimodal fashion,
skewed to the far left. Six years later the distribution remained bimodal,
but the distance between the modes had narrowed. By 1981-82 the center
of gravity had moved further to the right, so that the distribution, though
no longer so polarized, was still quite wide. By 1989, the pendulum had
swung back toward the center, so that the distribution was archetypically
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"normal," with the mode at the center of the distribution, and the left-right
spread much narrower than two decades earlier.28

Table 2.3 presents the same evidence in a slightly different format,
showing a sharp decline in the proportion of councilors who espoused
extreme positions on either the far left or the far right of the Left-Right
Issues Index; the share of extremists in this sense plummeted from fully
42 percent in 1970 to barely 14 percent in 1989. The first two decades of
the new institution witnessed a steady, powerful centripetal tendency in
regional politics.

As ideological distances narrowed, tolerance across party lines blos-
somed. In each survey we asked each politician to indicate his sympathy
or antipathy toward the various political parties by rating them on a "feel-
ing thermometer" from 0 (complete antipathy) to 100 (complete sympa-
thy). Figure 2.2 charts the changing sympathy scores assigned to each
party by opposing politicians. The results show a steady trend toward
greater mutual acceptance among virtually all parties. The average sym-
pathy expressed for the Italian Communist party by non-Communists rose
from 26 in 1970 to 44 in 1989, for example, while the average sympathy
toward Christian Democrats among councilors of all other parties rose
from 28 in 1970 to 39 in 1989. Only the neo-Fascist Italian Social Move-
ment (and to a lesser extent, the far left Proletarian Democracy) remained
ostracized by the rest of the political elite, and even this repulsion was less
wholehearted by the end of the 1980s than earlier in the 1970s.

Virtually all of these scores remain in the lower half of the sympathy-
antipathy scale, for politicians in a competitive system could hardly be
expected to express deep affection for their opponents. Sympathy toward
opposing parties (even toward the relatively well-received Italian Social-
ist Party) seems bounded by a ceiling of 50-50 neutrality. Nevertheless,
during the first two decades of the regional experiment the high-voltage
tensions that had traditionally characterized Italian party politics gradu-
ally dissipated, to be replaced by budding mutual respect.

The mellowing of partisanship within the regional political elite did not
merely mirror broader changes in Italian society. Our parallel surveys of
the mass public show that during the late 1970s, while interparty relations
within the regional political elite were warming, partisan hostility was
actually on the increase among ordinary Italian voters. In the 1980s parti-
sanship at the mass level began to recede. That timing is consistent with
an interpretation that depolarization in Italian politics has been "elite-
led," although further research would be necessary to confirm that hy-
pothesis in detail. Be that as it may, at the founding of the regional gov-
ernments, newly elected councilors from different parties were more
hostile to one another than were their respective constituents. Two
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decades later, this pattern had been completely reversed, so that interparty
relations were significantly more open and tolerant among regional politi-
cians than among partisan voters.29

One important consequence of these trends for regional policymaking
is that the process of reaching accommodation on practical issues is no
longer so inhibited by partisan hostility. This conclusion is fortified by
evidence that the ideological style of politics has steadily faded over these
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two decades. Regional politicians no longer see their world in stark blacks
and whites, but in more nuanced (and more negotiable) shades of gray.

Table 2.4 summarizes how the political culture of the regional council-
ors was recast between 1970 and 1989. The proportion of councilors who
agreed that "in contemporary social and economic affairs, it is essential
that technical considerations should have more weight than political ones"
surged up from 28 percent in 1970 to 63 percent in 1989. The proportion
suspecting that "to compromise with one's political opponents is danger-
ous because it usually leads to the betrayal of one's own side" plummeted
from 50 percent in 1970 to 29 percent in 1989. Those who counseled
moderation, concurring that "generally in political controversies one
should avoid extreme positions because the proper solution usually lies in
the middle" rose from 57 percent in 1970 to 70 percent in 1989. The
proportion endorsing the view that "in the final analysis loyalty to one's
fellow citizens is more important than loyalty to one's party" soared from
68 percent in 1970 to 94 percent in 1989. The idea of putting civic loyalty
ahead of party loyalty was transformed over these years from a debatable
proposition into a platitude. Closer examination of the year-by-year
changes in Table 2.4 suggests that most of this metamorphosis in elite
political culture had been accomplished by the beginning of the 1980s.



34 C H A P T E R TWO

After little more than a decade of the chastening and mellowing effects
of involvement in regional government, ideological intransigence was
being supplanted by an appreciation of the virtues of compromise and
technical expertise. Asked to rate their own region on a five-point scale
from "ideological" to "pragmatic," the proportion of councilors who de-
scribed their region as distinctively ideological fell from 26 percent in
1970 to 21 percent in 1976, 14 percent in 1981-82, and a mere 10 percent
in 1989. Pragmatism was no longer an epithet, but a way of doing busi-
ness.

Comparison of the open-ended interviews with councilors in 1970,
1976, and 1981-82 reveals some interesting changes in the way these
policymakers analyze specific regional issues, such as social services or
economic development.30 By comparison with our opening round of con-
versations, councilors in the later periods framed their analyses less in
terms of ultimate goals and more in terms of practical means. Councilors
came to interpret their role less as being "responsive to" and more as being
"responsible for," less as eloquent tribunes for popular causes and more as
competent trustees of the public interest. After a decade of regional gov-
ernment, regional leaders had become less theoretical and Utopian and
less concerned with defending the interests of particular regional groups
at the expense of others. Practical questions of administration, legislation,
and financing became more salient. Councilors now spoke more of effi-
cient service delivery and of investment in roads and vocational educa-
tion, and less of "capitalism" or "socialism," "liberty" or "exploitation."

These trends were doubtless related to the leaders' sense of institutional
priorities. In talking about the most important issues facing the regional
government and about their hopes for the future, councilors in the 1980s
gave less attention to justice, equality, and social reform than they had in
1970. They now focused more on administrative, political, and proce-
dural reforms. Legislative autonomy and administrative efficiency (or,
more often, administrative inefficiency) bulked much larger in their dis-
cussions of regional government, whereas concern for the "radical social
renewal" of the messianic early years had faded.

When they entered the council chambers for the first time, the new
legislators had brought with them a conception of politics and social rela-
tions as essentially zero-sum, revolving about conflicts that were ulti-
mately irreconcilable. This outlook, rooted in the social and ideological
struggles of the Italian past, predisposed the councilors to stridency and
hobbled practical collaboration. These perspectives on social and political
conflict were singularly transformed during the first decade of the regional
experiment. Figure 2.3 shows that during this period the councilors' em-
phasis on irreconcilable conflict ebbed, while their emphasis on consen-
sus steadily heightened.
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Politics in the regional arena is generally temperate. Most councilors
throughout these twenty years have said that they can trust their col-
leagues, even their political adversaries. Roughly two-thirds insist that
ideological opponents can reach agreement on practical problems of the
region. Three-quarters say that council activities are marked more by col-
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laboration than by conflict, a judgment shared by the overwhelming ma-
jority of community leaders with whom we have spoken.

These reports certainly do not mean that everyone agrees on all issues.
Disagreement over specific policy matters actually increased after 1977,
when the transfer of authority and resources from the central government
gave regional leaders for the first time real choices, and thus real issues to
disagree about. Controversy has not disappeared from regional politics,
nor (as we shall see in Chapter 4) is conflict itself incompatible with good
government. Nevertheless, contrary to the traditions of Italian politics,
the regional councils are increasingly characterized by "open" rather than
"closed" partisanship. The pluralism of party politics in the regions is not
the "polarized pluralism" long ascribed to Italian national politics.31 Re-
gional leaders have learned to disagree without being disagreeable, and
they have learned to respect their opponents.

The accumulation of evidence is overwhelming: The first two decades
of the regional experiment witnessed a dramatic change in political cli-
mate and culture, a trend away from ideological conflict toward collabo-
ration, from extremism toward moderation, from dogmatism toward tol-
erance, from abstract doctrine toward practical management, from inter-
est articulation toward interest aggregation, from radical social reform
toward "good government."

Some regionalists mourn "the relaxation of idealistic tensions," and we
have a certain sympathy for their plaint. Trends away from idealism and
toward mere "competence" might lead in time to an arid, uninspiring, and
unresponsive technocracy.32 In the Italian context, however, we believe
that the trends we have described mark an important stage in transforming
Italian politics. For better or for worst, the "idealistic tensions" were re-
laxed, as the new regional leaders got on with the task of building the new
institution.

How did it happen that the political culture of regional elites changed so
strikingly over these two decades? Accounting for these trends in the ag-
gregate outlook of successive regional councils is far from simple.
Among several alternatives, three hypotheses are prominent:33

• Electoral replacement. Perhaps the more firebrand members of the initial
councils failed to win re-election and were replaced by moderates, more to
the liking of voters or of party nominators outside the regional government
itself. If so, minds were not changing, although the composition of the
councils was. We can test this hypothesis by comparing councilors newly
elected in 1975 and 1980 with those who departed in those years.

• National politics. Perhaps the changes we detected among regional coun-
cilors reflected a depolarization in national politics. Perhaps Italian politi-
cians generally—not merely those directly involved in regional govern-
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ment—became more centrist and pragmatic during the 1970s and 1980s.
As we have already noted, this interpretation is called into question by
evidence that party polarization among ordinary Italians persisted and even
intensified throughout much of this period. We lack directly comparable
evidence on the changing outlooks of national politicians, but we can shed
further light on this hypothesis by comparing the views of councilors newly
elected in 1975 and 1980 with the initial views of their counterparts five
years earlier. Were successive waves of entrants more moderate, suggest-
ing that the nationwide pool of candidates from which they were drawn was
becoming more moderate?

• Institutional socialization. Perhaps involvement in regional government
itself converted its protagonists from ideological dogmatism to a more con-
sensual pragmatism. Alone among these three alternative interpretations,
this one implies that the institutional reform itself was consequential for
regional politics, providing a venue within which political leaders could
come to terms with one another and with the practical problems of their
region. The most relevant evidence for this hypothesis comes from a direct
comparison of the views of holdover councilors in 1975 and 1980 with
their own views five years earlier.

Our panel surveys, in which we interviewed many of the same individ-
uals in 1970 and 1976, and again in 1981-82, cast light on these alterna-
tive interpretations, although we cannot resolve the issue definitively.34

Our study, however elaborate, was not a fully controlled scientific exper-
iment. Although we can make a "before-after" comparison of councilors
once elected, we have no straightforward control group of politicos out-
side the regional institution. Nevertheless, our evidence supports the fol-
lowing conclusions:35

• Electoral replacement made virtually no contribution to the growing mod-
eration of the regional councils. Newly elected councilors were generally
no more moderate than the outgoing councilors whom they replaced; in-
deed, the newcomers were sometimes less moderate than their predeces-
sors. Replacement tended more often to brake than to accelerate trends
toward moderation. Moderation was not imposed on the institution by vot-
ers or nominators outside.

• Nationwide trends, though sometimes difficult to distinguish from institu-
tion-specific trends, appear to have made a modest contribution to the
story. Successive waves of newcomers to the council were more centrist
than their predecessors had initially been, but less centrist than those
predecessors had by now become. Although national effects were not im-
portant between 1970 and 1976, our evidence suggests that nationwide
depolarization accelerated in the following five years and became a more
significant influence on regional politics.
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• Institutional socialization, that is, conversion of individual incumbents,
was powerful and explains much of the trend toward moderation. These
institutional effects were strongest during the early years of the reform, as
the new regional leaders first got to know one another and their shared
problems. The same councilors who espoused ideological extremism and
intense partisanship when first elected exhibited more moderate views five
or ten years later. The growing moderation from one council to the next
was concentrated precisely among the holdover incumbents. Members of
the founding generation who ultimately survived into the third legislative
period (roughly one-third of the original cohort) had been among the most
extremist and dogmatic when they first entered the council, but by the time
of our third wave of interviews, they had become among the most temper-
ate and tolerant. The most obdurate partisans initially were also those who
stayed on the council longest and, as they became more deeply engaged in
the life of the institution, they succumbed to its moderating effects.

The most reasonable conclusion from these sometimes fragile data is
that the new regional institution fostered a tolerant, collaborative pragma-
tism among its members. In Italy in the 1970s and 1980s, political change
occurred both inside and outside the regional council chambers, but
change was more rapid and far-reaching inside than outside, particularly
during the early years. Italian politics had traditionally been characterized
by ideological dogmatism and closed partisanship.36 The hands-on, face-
to-face political realities of the regional governments, warts and all,
helped change that. Years spent grappling together with the difficult chal-
lenges of forging a new organization taught the regional councilors the
virtues of patience and practicality and reasonableness. Just as its ad-
vocates had hoped, the regional reform nurtured "a new way of doing
politics."

THE DEEPENING OF REGIONAL AUTONOMY

"The autonomy of political institutions is measured by the extent to which
they have their own interests and values distinguishable from those of
other social forces."37 Are the Italian regional governments becoming in-
stitutionalized in this sense? Is there a trend toward an authentically re-
gional political system, with an identity distinct from local and national
social and political forces? Did the changed rules shift the real balances of
power and interest in Italian politics and government?

The question is apt because the regions were born trapped between
powerful national and local forces. As we have seen, the regions were in
part a by-product of national party politics, and regional politics continues



C H A N G I N G THE R U L E S 39

to be influenced by the national political climate. On the other flank, the
first generation of regional councilors was firmly rooted in local politics.
In those early years nominations for the regional council were mostly con-
trolled by local party organizations, and the councilors' most important
political connections were local. In the beginning the regions were essen-
tially a national creation led by local politicians. If the regional govern-
ment was to become an inspirited and powerful institution, rather than
merely another formalistic addition to Italy's catalog of moribund public
agencies, it would have to outgrow its origins. Its new leaders would have
to gain greater independence from their erstwhile local and national
patrons.

Our investigation suggests that regional institutional autonomy and
identity have flowered, particularly after 1976. For example, in each sur-
vey we invited councilors and community leaders to rate the influence of
a long list of actors, from local notables to national ministers, from agri-
cultural organizations to labor unions, from business to the Church, and
from the president of the region to local bureaucrats. One trend is unmis-
takable: The ascendancy of regional executives. The president of the re-
gion, members of the regional cabinet, regional party leaders, and re-
gional administrators all moved up in the rankings between 1970 and
1989. By contrast, virtually all outside groups lost clout, whatever their
political stripe: agriculture, unions, business, the press, the Church, na-
tional parliamentarians, and local party officials. These successive sound-
ings chart a major shift toward the predominance of regional officials,
increasingly autonomous from (though not unaffected by) outside forces,
in precisely Huntington's sense. Within the limits of representative de-
mocracy, the leaders of the new institution came to be more and more in
charge of their own destiny.38

Changes in patterns of power within the political parties confirm the
institutionalization of regional politics. We regularly asked councilors
about the influence of national, regional, and local party leaders in three
specific arenas: nominations for the council, negotiations for the forma-
tion of the regional cabinet, and decisions about legislation before the
council. In every arena and virtually every region, the power of regional
leaders rose steadily from 1970 to 1989, while the power of national and
local leaders declined. (See Figure 2.4.)

The once unchallenged monopoly of local party bosses over nomina-
tions to the council skidded, while the power of regional party officials to
name candidates rose, although even in 1989 local officials retained a
significant voice. Although national leaders were rarely involved in nom-
inations, they often sought to influence coalition-making. In Sardinia, for
example, the national DC held up the formation of a regional cabinet for
many months, fearing that an alliance with the PCI (favored by the re-
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gion's Christian Democrats) would undercut the national party's strategy.
However, as Figure 2.4 reveals, regional autonomy in this domain, too,
has surged upward over the last two decades. Finally, regional authority
over legislative programs has become unquestioned. In this sector the
most notable change in recent years has been a growing independence of
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the councilors themselves from regional party leaders outside the council.
This trend reinforces our theme of growing authenticity of the regional
institution.

As a concomitant of this growing regional power and autonomy, re-
gional politicians have become more reluctant to toe the national party
line when that line conflicts with regional needs. Our Index of Support for
National Party Discipline, summarized in Figure 2.5, shows how, partic-
ularly after 1976, the balance of opinion swung sharply toward support
for more independence from national party dictates. In the early 1970s
supporters of national party discipline outnumbered critics by more than
two to one, whereas by 1989 critics outnumbered supporters by more than
four to one. These changing attitudes appear to be reflected in behavior,
as well. Marcello Fedele reports that the fraction of all regional govern-
ment coalitions that shifted in the aftermath of national cabinet crises
steadily declined between 1970 and 1990. One consequence is that the
average durability of regional governments rose from 525 days in 1970-
75 to more than 700 days in 1985-90, as compared with an average of
only 250 days for national cabinets during this period.39 In this domain,
too, regional autonomy has grown.

The emergence of an autonomous regional political system is reflected
in the workaday contacts of regional councilors. Once a primarily local
figure who happened to hold a regional post, the councilor has become a
genuinely regional figure though, like any elective politician, he retains a
local political base. As Figure 2.6 shows, in 1970 the average councilor
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Index of Support for National Party Discipline

1. The regional political struggle ought to be seen above all as part of the national

political struggle. (agree)

2. It is not necessary that a party's strategy be the same in every region. (disagree)

3. When one joins a political party, one must give up a certain measure of one's

independence. (agree)

4. In the final analysis loyalty to one's fellow citizens is more important than

faithfulness to one's party. (disagree)

Respondents were asked whether they "agree completely," "more or less agree," "more or less

disagree," or "disagree completely" with each item. The Index is additive across all four items.

met more often with representatives of local groups than with representa-
tives of regional groups and more often with local administrators than
with regional administrators. By the 1980s those patterns were reversed,
sharply so in the case of contacts with administrative officials.40 Implicit
in these charts is the emergence of an autonomous regional political sys-
tem, with real decisions at stake (as represented in the contacts between
councilors and regional administrators) and with real efforts to influence
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those decisions (as represented in the contacts between councilors and
regional interest groups).

Consistent with this growing autonomy are councilors' reports about
the changing influences on electoral behavior. In 1970 traditional party
ties and national party programs were said to determine regional elec-
tions, while regional candidates themselves were deemed strictly sec-
ondary. In the ensuing years, however, individual candidates rose in
perceived importance, and the significance of party identification and na-
tional platforms waned. Between 1970 and 1989 the proportion of coun-
cilors who attributed major importance to party identification as a factor
in voters' decisions fell from 72 percent to 48 percent, while the propor-
tion stressing national party programs fell from 55 percent to 24 percent.
The proportion who rated the individual candidate as a major factor
jumped from 38 percent to 57 percent, taking over the top slot.41 We have
no direct evidence on voters' motives, to be sure, but in the world of
practical politics, perceptions have an importance of their own. Council-
ors see regional elections less and less as mere midterm referenda on na-
tional politics. Increasingly they believe that they hold their political fate
in their own hands.

In strictly intergovernmental politics, relations between the regions and
the central authorities improved markedly during the 1980s. The 616 de-
crees enacted in 1977 represented, as we saw earlier in this chapter, a
watershed in the relationship between the state and the regions. Thereafter
the climactic battles of the crisis of regional empowerment receded into
the past. The great crusade of the 1970s to define the proper boundary
between central and regional authority was followed in the 1980s by less
rancorous border skirmishes. As battle lines stabilized between the cen-
tralist and regionalist fronts, the need to insist on regional autonomy was
no longer so pressing. Both councilors and community leaders in the
1980s reported smoother relations with the central authorities than their
predecessors had described in the mid-1970s. Conversely, the practical
deficiencies of the regions became more apparent to their protagonists, as
we shall see in detail later. In the aftermath of the 616 decrees, regional
officials could no longer plausibly blame all their failings on excessive
central control.

One consequence of these changes was that animosity toward the cen-
tral authorities declined both among councilors and among community
leaders. Between 1976 and 1989 the proportion of councilors, for exam-
ple, who agreed that "the central government must rigorously exercise its
rights of control over the activities of the regions" rose from 39 percent to
58 percent, while the proportion of community leaders who argued em-
phatically that "the institution of the prefect can and must be abolished"
slipped from 60 percent to 32 percent. Combined in a single "Anti-Central



C H A N G I N G THE R U L E S 45

Index of Opposition to Central Government Controls

1. The institution of the prefect can and must be abolished. (agree)

2. The central government must rigorously exercise its rights of control over
the activities of the regions. (disagree)

Respondents were asked whether they "agree completely," "more or less agree," "more or less

disagree," or "disagree completely" with each item. The Index is additive across both items.

Government" Scale, these two questions trace a striking trend in coun-
cilor attitudes, as illustrated in Figure 2.7. While fervent centralists re-
mained a tiny minority over these two decades (concentrated on the far
right), the number of fervent opponents of the central government de-
clined by more than half, and the proportion of moderate regionalists in
the middle doubled. The tensions associated with the birth of the regional
governments have progressively dissipated, and the regional elite are less
fearful for regional autonomy now than they were two decades ago.

Both at the center and in the periphery, to be sure, one still hears fre-
quent complaints about infringements on the respective turfs of the na-
tional and regional governments. Such charges mark the normal contro-
versies endemic to any genuinely decentralized system of government.
National officials, concerned about mounting budget deficits that they at-
tribute to the regions' irresponsible inefficiency—"representation without
taxation"—call for substantial cuts in regional funding. Regional officials
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retort that the lion's share of the funds they receive from the national
government is too closely tied to particular programs, even to the point of
identifying the species of agricultural products whose production can be
subsidized. The national ministries, they say, see the regions too often as
mere field offices of central administration.42

To Americans accustomed to governors' complaints about federal
grants-in-aid and federal controls, these laments of Italian regional offi-
cials have a familiar ring. Similarly, members of the Italian parliament
reportedly see regional officials as rivals for control of the patronage that
is such an important political resource in much of Italy. Even deputies of
the Left, ideologically committed to political decentralization, work be-
hind the scenes in parliament, it is said, to restrict the discretion of re-
gional government. Such rivalry between federal legislators and state and
local officials is, of course, familiar in intergovernmental politics from
Chicago to Bavaria.

Meanwhile, as the regions began to exercise their newfound powers of
supervision over local governments, tussles between regional and local
government began to take the place of the older simplicities of center-
periphery conflict. In the intergovernmental triangle among central, re-
gional, and local officials, new alignments and complicated three-cor-
nered strategies began to evolve.43 To the consternation of some Italian
jurists, the Italian system moved in the direction of the marble cake model
of intergovernmental relations, rather than the neater layer cake model.44

Instead of a simple contest over central and regional jurisdiction, most
issues now evoke a multi-cornered struggle, including local governments,
party officials at various levels, and even private agencies.45 Rather than
a clear division of responsibilities allocated to one and only one level,
many programs in such fields as agriculture, housing, and health services
are in effect shared among the national, regional, and local levels. Politi-
cians and administrators from all three levels consult informally and ne-
gotiate with one another, often rancorously, even when one level has pri-
mary legal authority for decision-making. By the early 1980s nearly one
hundred joint committees had been established to coordinate regional and
national policies in particular sectors.

Conversely, the regions sought to increase their leverage in Rome on
issues which are not formally within their jurisdiction, such as national
economic policy and even international trade. Each region opened an of-
fice in Rome to represent its interests and to lobby the national govern-
ment. In 1981 the chief executives of all the regions formed a permanent
Conference of Presidents to provide a forum for expressing their views to
the central government. By 1983 this group had established institutional
ties with the national Council of Ministers, with the aim of improving
top-level coordination between the central and regional authorities. As the
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European Community moved toward greater integration in 1992, the re-
gions also sought direct influence on decisions in Brussels.

It would be premature at best to proclaim an "era of good feelings"
between the regional and national governments, for as James Madison
pointed out to his countrymen at the birth of the American federal system,
shared powers mean permanent controversy. Nor has the Italian system of
government become fully federal, for the constitutional and political
status of the Italian regions is less autonomous than, for example, the
American states or the German Länder. The distinction between central-
ized and federal systems is a continuum, however, not a dichotomy.46

Over the last two decades Italy has moved significantly toward the decen-
tralized end of that dimension, not only in formal terms, but also in terms
of practical politics and policymaking.

Regional leaders exercised more independent influence at the end of
this period than their predecessors had at the beginning. Although the new
structures did not determine informal power relations in any simple sense,
changes in the formal structures gradually remolded informal relations.
The logic of decentralization has become self-sustaining. Over the last
two decades the region has become an authentic, autonomous, and in-
creasingly distinctive arena in Italian politics.

PUTTING DOWN ROOTS:
THE REGION AND ITS CONSTITUENTS

"The protest marches now all go to the regional headquarters instead of
the prefecture," lamented one southern prefect privately. In Basilicata,
one of the most backward regions of Italy, in a single day in November
1980—as it happened, only two days before the regional government
would be forced to confront the devastation of a major earthquake—the
press carried reports about a regional tourist development on the Ionian
sea, a protest by handicapped citizens against regional inaction, claims
for regional aid to the investors in a bankrupt industrial development,
demands for regional assistance to laid-off workers in a steel plant and a
local supermarket, a report on a newly opened regionally funded home for
the aged, and criticism about the role of the region in a proposed petro-
chemical project. The protest marchers' changing destination subtly sym-
bolizes the growing significance of the regional government in Italian
governance.

As early as 1976, community leaders across Italy, such as mayors,
labor leaders, bankers, industrialists, merchants, agricultural representa-
tives, and journalists were actively engaged with the new governments.
Nearly half the community leaders with whom we spoke met regularly
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with regional cabinet members, councilors, and administrators. These
community and organizational leaders had more frequent contact with
regional officials than with the equivalent figures either in local govern-
ment or in the field offices of central government. (One impact of the
regionalization of Italian government is that many national organizations,
including the trade union federations and business and agricultural orga-
nizations, as well as political parties, have also been reorganized along
regional lines in recent years.) By the 1980s, most community leaders in
our surveys (roughly 60 percent) reckoned that the regional government
had a "very" or "rather" significant impact in their field, while fewer than
one in ten claimed that the region had had no impact at all. Although (as
we shall shortly see in detail) these community leaders were often critical
of the new institution, roughly two-thirds judged that its impact in their
own field was fundamentally positive. Within less than a decade, the new
governments had begun to put down roots.

Up to this point our description of the Italian regional experiment has
emphasized trends consistent with the hopes of the proponents of the ex-
periment. However, nearly all sides in the regionalist debate agree that the
actual administrative performance of most of the new governments has
been problematical. Public management in many regions has been a
Kafkaesque combination of lethargy and chaos.

Throughout the late 1970s and the 1980s, a sense of frustrated hopes,
fruitless plans, missed opportunities, and wasted hours pervaded many
regional offices, especially in the South but not only there. Gloom about
the gap between the regionalists' high aspirations and their limited practi-
cal achievements began to spread. By 1976, 42 percent of the councilors
and 67 percent of the community leaders approved the region's official
policies in the areas of most concern to them, but only 24 percent of the
councilors and 35 percent of the community leaders approved the im-
plementation of those policies. Although regional planning had been a
high priority of most regional governments, two-thirds of the councilors
themselves in 1976 rated their region's efforts as unsuccessful, fully one-
half as "very" unsuccessful. The most common criticism was a lack of
administrative follow-through on the regional governments' promising
ideals.

Community leaders amplified these criticisms, focusing on the admin-
istrative failings of regional government. Throughout the 1980s, more
than half of the community leaders we interviewed (55 percent in 1982
and 60 percent in 1989) agreed that "the administration in this region is
decidedly inefficient."47 Regionalization of the national health system,
the largest sector transferred to regional jurisdiction in the reforms of the
mid-1970s, was regarded by many as an administrative fiasco. In inter-
views with both community leaders and ordinary citizens, only a third
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agreed that "the regionalization of the health services has produced posi-
tive results," and barely 5-10 percent accepted this upbeat assessment
without qualification.

Table 2.5 spells out the community leaders' complaints.48 Bureaucratic
procedures (patterned too often on practices of the central administration)
are maddeningly slow and inefficient, cramped by controls designed to
assure procedural regularity, not real effectiveness. Regional administra-
tors are often unmotivated, unprofessional, inefficient, and unqualified.
Agencies of the regional government act in mutual ignorance, without
coordination with one another or with other levels of government. Proj-
ects proposed by regional officials too often seem impractical and unfea-
sible. Business and labor leaders are united in the view that no one at the
regional government is able to discuss regional development plans intelli-
gently. Worst of all, it takes forever to get an answer—any answer—from
the region. Regional officials, the community leaders acknowledge, are
eager to get their input, and the basic policy directions are often admira-
ble. But implementing those shared objectives has proved beyond the
capacity of too many regional agencies.49 All in all, these community
leaders say, the regional governments sanno ascoltare, ma non sanno
fare—"they know how to listen, but they do not know how to act."

Many of the regions' administrative difficulties derive from personnel
problems. Throughout the 1980s, nearly two-thirds of the community
leaders we spoke with rejected the proposition that "the civil servants of
this region are well trained and conscientious." Fearing bureaucratic ele-
phantiasis (and perhaps ambivalent about strengthening the regions), the
national parliament had stipulated that the regional governments be
staffed primarily by bureaucrats transferred from the national ministries
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and semipublic agencies, thus restricting the ability of the regional gov-
ernments to select their own employees. Worse yet, the transfer system
gave no incentive to the national agencies to provide the regions with the
best qualified staff, committed to the success of the regional reform. The
system was virtually guaranteed to provide personnel ill suited to admin-
ister the "radical social and political renewal" of which the regionalists
had dreamed.

It is far from clear that the regions would have exercised any more
discretion wisely. Clientelism and party affiliation, rather than expertise
and experience, were the main criteria for recruitment where the decisions
were left to the regional authorities. Regional politicians were ready to
demand autonomy, but less ready to manage that autonomy when it was
granted. In many regions parties saw the new governments as a lucra-
tive new source of money and jobs. Particularly in the impoverished
South, efficient administration is less productive in electoral terms than
old-fashioned patronage. Too much money has been spent on door-
keepers, chauffeurs, and phantom jobs of various sorts. Neither the na-
tional transfer system nor the regional recruitment system has produced a
cadre of officials eager and able to implement innovative regional policy.

Top regional executives often acknowledge the justice of these criti-
cisms. Indeed, 88 percent of the senior regional administrators we inter-
viewed in 1981-82 judged the quality and training of regional personnel
to be an important obstacle to efficient administration in their region, and
81 percent expressed a similar view about coordination among the re-
gional departments. Said one, "In too many respects we have reproduced
the defects of the Roman mentality."

Against this background of severe criticism, it is interesting that (as
shown in Table 2.5) the community leaders are generally pleased with the
accessibility of the regional administration, an important factor that
sharply differentiates the regions from the national administration. Re-
gional and local organizations have been able to get regional government
officials to listen to their complaints and suggestions. In our four waves of
interviews with community leaders, three out of four leaders consistently
have agreed that "contacts with the national administration are more frus-
trating than those with the regional administration." Despite their com-
plaints about the region, Rome is much worse.50

One important reason for the greater accessibility of the regional ad-
ministrators, of course, is propinquity: the regional capital is simply
easier to get to than Rome. But administrative culture may be as important
as geography, for regional bureaucrats appear to be more democratic in
outlook than their national counterparts. Research in 1971 on the national
bureaucratic elite found that "the typical member of the Italian administra-
tive elite [is] the very essence of a classical bureaucrat—legalist, illiberal,
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elitist, hostile to the usages and practices of pluralist politics, fundamen-
tally undemocratic."51 Among the regional administrators we interviewed
just five years later, however, we found much more openness to demo-
cratic politics. As Table 2.6 shows, top regional administrators seem
more comfortable with democratic government than was the norm in the
national bureaucracy from which many of them have come.

In sum, on the "input" side of government the regions represent a sub-
stantial improvement over the central authorities, but on the "output" side
regional administration leaves a great deal to be desired. Regional leaders
may have learned a "new way of doing politics," but most of them have
yet to discover an efficacious "new way of managing." Interestingly, re-
gional officials themselves are at least as critical of regional shortcomings
as are community leaders outside the government.

The verdict rendered on the regional reform by the Italian electorate is
muffled by ignorance. Public awareness of the new regional institution
spread slowly in the first years. In 1972, when the regions still existed
mainly on paper, a nationwide survey found that two-thirds of the elector-
ate had heard little or nothing about their own regional government, in-
cluding 43 percent who had heard nothing at all. The salience of the new
institution rose during the mid-1970s, as the great debates about the new
regional government rose on the national agenda, and information about
it filtered into the less politically conscious strata of the population.
Thereafter, a certain plateau in public awareness was reached, although
attention to the regional governments faded somewhat in the South,
where (as we shall see) the new institutions were slower to make their
mark.52 By the end of the 1980s, two-thirds of southern voters and three-
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quarters of northern voters had heard at least something about their re-
gional government. Regional governments lack the immediacy of contact
with the daily lives of citizens that characterizes local government, and
they lack the kind of media attention that is devoted to national affairs.
Like American states, the regions are probably fated to remain less visible
to the public than the levels of government above and below them.53

In absolute terms Italians are far from satisfied with the performance of
their regional governments. By the beginning of the 1980s, only one-third
of Italians were reasonably enthusiastic supporters of the region, saying
they were "very" or "rather" satisfied with the activities of the regional
government; one-half were disgruntled, declaring themselves "little" sat-
isfied; and one in six was outraged, that is, "not at all" satisfied. These
figures were virtually identical for both community leaders and ordinary
voters. Most agreed with the mayor who told us in 1976, "The general
lines of the region are fine, but the operative reality is not."

Both voters and leaders are less critical of the regional governments
when they consider the alternative of centralized government. For many
years Italians have had very little confidence in their public institutions.
This alienation deepened just as the new institutions were being founded
at the beginning of the 1970s. Indeed, the very disenchantment of Italians
with the central administration may have inflated expectations of the new
regional governments. In any event, despite their unhappiness with the
results of the regional reform, both voters and community leaders have
been consistently less critical of the performance of the new regional gov-
ernments than of the national government. In 1981-82, for example, 34
percent of all Italians were at least "rather" satisfied with their regional
government, as compared to only 15 percent for the national government;
the comparable figures for community leaders were 29 percent for the
regional government and 8 percent for the national government. In a
head-to-head comparison, supporters of the regional governments out-
numbered those who had more faith in the national government by eight
to one. Community leaders who preferred to work with regional officials
outnumbered those who favored national administrators by three or four
to one. In a climate of general repudiation of public institutions, the re-
gional government, though barely a decade old, was already more re-
spected than the national government.

However vigorously Italians criticize the failures of their regional gov-
ernments, they favor broader regional jurisdiction and autonomy instead
of central authority. Table 2.7 presents illustrative evidence from our
1982 surveys.54 Most Italians want to keep law and order in the hands of
the central government, but roughly half would transfer greater powers
to the regions in sectors now dominated by the state, such as education
and industrial development, and roughly two-thirds favor regional pre-
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eminence in such fields as health, agriculture, and the environment. Four
out of five Italians support the demands of regional officials for greater
financial autonomy from the state. Among community leaders, the pro-
regional majorities on these questions are even more lopsided. Despite
Italians' criticisms of the regional governments, they want the regions to
be stronger, not weaker.55

Voter satisfaction with the performance of the regional government
rose slowly but steadily throughout the 1980s, as Table 2.8 shows. Be-
tween 1977 and the end of 1988, the proportion of Italians at least "rather"
satisfied increased from 33 percent to 45 percent. These national averages
conceal important disparities across the regions. By the end of 1988, as
Figure 2.8 demonstrates, 57 percent of the northern electorate was rea-
sonably satisfied with their regional government, as contrasted with only
29 percent of southern voters.56 By the end of the 1980s, nearly all the
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northern regional governments (9 of 10) were satisfying most of their
citizens, but none of the southern regions approached that goal.57

Figure 2.9—which compares voter satisfaction with national, regional,
and local government—makes plain that, from the point of view of most
Italians, the three major levels of government form a ladder of increasing
efficacy as one moves from the most distant and most distrusted level
(national government) to the closest and most trusted (local government).
In the North, however, voters see a stark difference between the central
government, on the one hand, with which most of them are heartily dis-
satisfied, and regional and local government, on the other hand, with
which most of them are reasonably content. By contrast, southerners are
dissatisfied with all levels of government, and regional and local govern-
ment are barely less censured than the central authorities.58

Queries about administrative inefficiency and legislative ineffective-
ness highlight North-South differences. Throughout the 1980s, roughly
60 percent of southern voters agreed that "in this region the administration
is definitely inefficient," as contrasted to roughly 35 percent of northern
voters. On the other hand, roughly 60 percent of northerners agreed that
"all in all, the council in this region has functioned so far in a satisfactory
manner," as compared to only 35 percent of southerners.

Whatever the shortcomings of the new regional administration, north-
ern Italians prefer to be governed from closer to home. For many south-
erners, by contrast, being ruled from Bari or Reggio Calabria is not much
better than being ruled from Rome, and for many the region has the addi-
tional disadvantage of unfamiliarity. "Better a known evil than a new
one" is a view still occasionally heard in the South, but not in the North.
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Index of Optimism about Regional Government

1. All in all, the council in this region has functioned satisfactorily
so far. (agree)

2. Realistically speaking, in this region it is difficult to foresee great
concrete accomplishments of the regional government. (disagree)

Respondents were asked whether they "agree completely," "more or less agree," "more or less

disagree," or "disagree completely" with each item. The Index is additive across both items.

This strong North-South discrepancy in public satisfaction is consistent
with other measures of the performance of the various regional govern-
ments, and we shall return to this topic repeatedly in subsequent chapters.
On the other hand, Figure 2.8 also shows that by the end of 1988, in the
South as in the North, the standing of regional governments in the eyes of
their constituents was higher than ever before.

We can summarize much of the dynamics in regional government over
the last two decades by directly comparing the changing views of regional
councilors with those of their constituents, both community leaders and
ordinary voters. (See Figure 2.10.) In the earliest years of the reform, the
councilors, as the main protagonists of the new institution, were upbeat
and ebullient. Between 1970 and 1989, however, this buoyant euphoria
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about their venture in institution-building was steadily replaced by a
grimly realistic assessment of the practical challenges of making the new
government work. Community leaders and voters, on the other hand,
were initially much more skeptical, but their doubts have gradually been
replaced by modest optimism.59 By the end of the 1980s, as this chart
shows, all strata in regional political life were converging toward moder-
ate, but still hopeful realism.

After two decades of experience, the average Italian seems, in effect,
to distinguish two different issues:

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

Many Italians, particularly in the South, respond negatively to the first
question, but affirmatively to the second. In that sense, we may term them
"sympathetic critics." This distinction is politically significant, because
while their criticism calls attention to the need for major improvements in
the regional governments, their strong sympathy for the principle of re-
gionalism underlines the need to reinforce the authority of those govern-
ments. Discontent with the practical performance of the regional govern-
ment has not undermined popular support for a strong and autonomous
regional institution. This paradoxical combination of sharp practical criti-
cism and strong fundamental support is even more characteristic of the
younger generation of voters, as well as of community leaders.60 The vast
majority (especially among the younger generation) wish to improve the
regional institution, not to diminish or replace it.

What Italians want is not more limited regional government, but more
effective regional government. No doubt an important part of the explana-
tion is that most Italians are even more skeptical about the performance of
the central authorities than they are about the regions. However, another
part of the explanation may be that many citizens are still willing to give
the benefit of the doubt to the new regional institution. The Italians' grad-
ually increasing satisfaction with the regional governments, and their
greater approval of regional than of national government, correspond to
real differences in performance. Recall that regional governments are, for
example, more than twice as stable as national governments and that the
stability of regional governments has steadily increased.61

Table 2.9 presents some additional evidence that synthesizes this con-
clusion. The basic question summarized here has been asked of Italians
for nearly thirty years, beginning well before the advent of the ordinary
regions.62 Not surprisingly, in the earliest years a substantial portion of
the public simply had no idea what to expect, and many others feared the
worst. In the ensuing years, the ratio of favorable to unfavorable judg-
ments rose steadily, so that by 1987 (the latest year for which comparable
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results are available), nearly two-and-a-half times as many Italian voters
approve (41 percent) as disapprove (17 percent) of the regional reform.
Among community leaders, the balance of opinion is even more favorable
to the regional reform, despite their severe criticism of the practical oper-
ations of the regional government. During the 1980s supporters of region-
alism among community leaders outnumbered the critics by roughly six to
one.63 In light of southern grievance over the practical operations of the
regional government, it is important to emphasize that southerners on bal-
ance endorse the regional reform.64

Creating a new political institution is neither quick nor easy. Ulti-
mately, success must be measured not in years, but in decades. It is in-
structive to pause for a brief comparison with the history of German
attitudes toward the state governments (Länder) created in 1949. Asked
whether it would be a good idea or a bad idea for the Länder to be dis-
solved, critics outnumbered supporters in the German public in 1952, 49
percent to 21 percent. A 1960 poll found, for the first time, a slim major-
ity (42 percent to 24 percent) opposing the abolition of the new institu-



C H A N G I N G T H E R U L E S 59

Germany: "What would you say if the state governments were dissolved and there were

only the federal government in Bonn? How do you feel about that suggestion?"

Support-criticism Index: Net percentage favorable to the states

Italy: "Do you think that from the creation of the regions has come

more good than bad, or more bad than good?"
Support-criticism Index: Net percentage favorable to the regions

tions, and support remained at this lukewarm level for more than a de-
cade. During the third decade after their creation, however, support for
the Länder rose steadily, and by 1978 supporters had become vastly more
numerous than critics (71 percent, compared to 10 percent).65

Figure 2.11 charts the gradual growth of support for strong subnational
government in Germany, in comparison with similar trends during the
early years of the Italian regions. This figure shows that the regions had
won the support of a plurality of their constituents even earlier than the
German Länder and that, thereafter, public support for the regions drifted
upwards relatively slowly. There is no assurance, of course, that public
support for the Italian regions will accelerate in the years ahead, following
the path blazed by the German Länder, nor that the Italian regions will
prove as durable and effective as their more powerful German counter-
parts. But evidence from the German experiment in building subnational



60 C H A P T E R TWO

institutions reminds us that the popular legitimacy of new institutions,
even successful ones, grows only gradually. This standard provides a
realistic and sobering benchmark for evaluating changes in public atti-
tudes to the Italian regional governments, as well as the new democratic
institutions now being established elsewhere in the world.

CONCLUSIONS

Examined week by week, or month by month, or sometimes even year by
year, development in any human institution is hard to chart. The rhythms
of institutional change are slow. Often several generations must pass
through a new institution before its distinctive effects on culture and be-
havior become clear. Evanescent fads and the vagaries of individual par-
ticipants obscure deeper trends. Occasionally in the early years of our
regional research we thought we had discerned signs of some important
development, only to have our expectations disrupted by new evidence
from our next visit. Those who build new institutions and those who
would evaluate them need patience—this is one of the most important
lessons of the Italian regional experiment.

The trends discussed in this chapter, however, have been sustained
through several decades of Italian political tumult. Our research methods
allow us directly to compare today's attitudes and behavior with those of
a decade or two ago, without relying on vague and fallible reminiscence.
We can compare a leader's views on party discipline or capitalism or re-
gional efficiency today with what he (or his predecessors) actually told us
years ago, not merely with what people now recall about prevailing views
then.

By these demanding evidential standards, the regional reform has sig-
nificantly affected grassroots politics in Italy. As a result of this institu-
tional change, Italian political leaders pursue different career paths, es-
pouse different ideals, address social ills in different terms, struggle with
different rivals, and collaborate with different partners. Italian citizens
and community leaders depend on different agencies for government ac-
tion. Often they receive improved service, though certainly not always,
and when they don't, they address their complaints to different officials.
Important things have changed because of the regional reform.

Twenty years into the regional experiment, subnational government is
clearly more important on major issues of public policy in the early 1990s
than in 1970. The new institutions have taken root, gained autonomy, and
(slowly) won constituent support. They have attracted an up-and-coming
cadre of professional politicians. This institutional reform has had power-
ful consequences for the way Italian politics and government work. But
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what is the balance sheet for these new institutions in terms of the quality
of politics and government?

On the positive side, the new institutions are closer to the people, as
proponents had claimed they would be. The regional governments are
more familiar with regional realities and more accessible to regional de-
mands than the remote Roman ministries they replaced. They provide
multiple laboratories for policy innovation (as we shall see in more detail
in Chapter 3). They help to nurture a moderate, pragmatic, tolerant style
of policy making and conflict management—"a new way of doing poli-
tics." They engage the interests of regional social groups and commun-
ity leaders, and they are gradually earning cautious approval from their
constituents.

Against these gains must be laid two important entries on the negative
side of the ledger. First, the administrative efficiency that some regional-
ist reformers anticipated has not materialized. On the contrary, any fair-
minded jury would convict many of the regions of maladministration.
Second, and perhaps even more important for the future of Italian poli-
tics, the regional reform appears to be exacerbating, rather than mitigat-
ing, the historical disparities between North and South. The reform freed
the more advanced regions from the stultifying grasp of Rome, while al-
lowing the problems of the more backward regions to fester.

In assessing these two indictments, however, we must ask about actual
alternatives, not unattainable ideals. After an hour of passionate and de-
tailed criticism of his region by a southern mayor, we asked whether
things were better under the centralized regime. Looking stunned at the
naïveté of our question, he exclaimed, "For the love of God, no!"

By the beginning of the regions' third decade, a new season of revived
regionalism seemed to be opening. Despite widespread disappointment
that the regional governments had not lived up to the original hopes, re-
newed concern about the ineffectiveness of the central government led to
widespread talk of further "regionalization" of the Italian state. In the
wealthy northern regions, upstart regionalist "leagues," such as the Lega
Lombarda and the Lega Veneta, made major gains in regional and local
elections in 1990 and 1991 and in national elections in 1992. The rise of
the leagues was fueled by regional pride, anger against the inefficiences
of Rome, backlash against "handouts" to corrupt southerners, and veiled
racism. The Lega Lombarda, which called for "liberation of the Lombard
nation," won more than 20 percent of votes in the richest, most populous
region in the country. A dozen regional governments petitioned for a na-
tional referendum to transfer major additional powers to the regional
level.

In 1991 the Constitutional Affairs Committee of the Chamber of Depu-
ties approved virtually unanimously a constitutional amendment that



62 C H A P T E R T W O

would completely eliminate several major national ministries (including
Education, Health, Agriculture, Social Affairs, and Urban Affairs,
among others), transferring their responsibilities to the regions, and more
than doubling the regions' share of the entire national budget to almost
70 percent.66 In some respects, the ambitions were reminiscent of the
mood at the birth of the regions in the 1970s, although the mood in the
North was darker and more resentful than in the earlier, more optimistic
period. The history of governmental reform in Italy suggests caution in
interpreting these developments, since the central authorities strongly re-
sisted any further devolution of their powers, but regionalist pressures
continued to mount, especially in the North. Another page was about to
be turned in the story of Italian regional government.

Whatever the new chapter may bring, we have already seen signs that
any uniform verdict on the regional experiment so far is misleading, given
the heterogeneity of the regions and their performance. It is time to ap-
praise institutional performance itself and to explore these differences.
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Measuring Institutional Performance

"WHO GOVERNS?" and "How well?" are the two most basic questions of
political science. The former raises issues of distribution and redistribu-
tion: "Who Gets What, When, and How?" Such issues have been at the
forefront of the discipline's debates in recent decades. By contrast, rigor-
ous appraisals of institutional performance are rare, even though "good
government" was once at the top of our agenda. The undeniable ad-
mixture of normative judgments in any inquiry about performance and
effectiveness has made most scholars over the last forty years reluctant to
pursue such questions: de gustibus non disputandum est, at least in a
value-free, "objective" social science. Even though political scientists, as
ordinary citizens, are often quite willing to judge a government's perfor-
mance, the discipline has too readily relinquished this important patri-
mony of political science—this "ancient obligation of our craft"1—to po-
litical philosophers and publicists.

We aspire to a multifaceted evaluation of each of the twenty Italian
regional governments, as a prelude to our investigation of the causes of
institutional success and failure. But how should we begin? What criteria
must be met by a rigorous, impartial, persuasive evaluation of institu-
tional success? Indeed, how can we be sure that some governments actu-
ally are systematically more effective than others, so that it makes sense
to speak generically of "institutional success"?

The institution we want to evaluate is a representative government.
Therefore, we need to evaluate both its responsiveness to its constituents
and its efficiency in conducting the public's business.2 Democratic theo-
rists from John Stuart Mill to Robert Dahl have asserted that "the key
characteristic of a democracy is the continuing responsiveness of the gov-
ernment to the preferences of its citizens."3 Democracy grants citizens the
right to petition their government in the hope of achieving some individ-
ual or social goal, and it requires fair competition among different ver-
sions of the public interest. Good government is, however, more than a
forum for competing viewpoints or a sounding board for complaints; it
actually gets things done. A good democratic government not only con-
siders the demands of its citizenry (that is, is responsive), but also acts
efficaciously upon these demands (that is, is effective).
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In order to study institutional performance, we must measure it care-
fully and convincingly. Before we can explore in a rigorous way why the
new regional government succeeded in Emilia-Romagna but failed in
Puglia, we must first show that these assessments are not merely whimsi-
cal or impressionistic. Any serious measurement of government perfor-
mance must meet four severe tests:

1. It must be comprehensive. Governments do many things—pass laws,
spend money, deliver services, and manage their internal operations. Occa-
sionally, governments move beyond such routines to aim at innovative re-
forms, whether of the left like Lyndon Johnson's or of the right like Margaret
Thatcher's. Our assessment must encompass all these activities, both con-
ventional and novel. Moreover, governments have responsibilities in many
different policy areas—health, agriculture, public works, education, social
services, economic development, and so on. Our appraisal must assay all
these fields, if it is to be comprehensive. We cannot hope to measure every
single thing that twenty regional governments have done over two decades,
but we must cast our net as widely as possible in sampling their effectiveness.

2. It must be internally consistent. Precisely because governments do so
many different things, they have no single "bottom line," like profit in a
capitalist firm. This fact opens the possibility that different governments
might simply be good at different things—some the leaders in health care,
others in road-building, some creative legislatively, others more effective
managers, and so on. We must thus look closely at the concordance among
our various operational measures of institutional performance and be alert for
signs of "multidimensionality." If and only if our varied indicators turn out
empirically to rank the regions in roughly the same way will we be justified
in speaking summarily of institutional success and failure.

3. It must be reliable. To be worth explaining in general terms, institu-
tional performance must be reasonably durable, not volatile. Some variation
over time is to be expected, particularly in the early years of a new institution.
One government may stumble while another gains momentum. If the rank
ordering of the regions were to change kaleidoscopically from one year to the
next, however, our basic conception of institutional performance would re-
quire revision. But if the same regions are well governed year after year, that
suggests that performance turns on something more than a momentary con-
stellation of political forces or the skill (or luck) of a particular incumbent.

4. It must correspond to the objectives and evaluations of the institution's
protagonists and constituents. These are, after all, democratic governments,
responsible to the citizens of the various regions. We must beware of impos-
ing alien standards that are uncongenial to those constituents. We need care-
fully to compare our "objective" measures of performance with the views of
voters and community leaders in each of the regions. We already know from
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the previous chapter that satisfaction varied considerably from region to re-
gion. Before rendering verdicts on the quality of governance in the various
regions, we need to check our measurements against the judgments of people
in Bologna and Bari, Seveso and Pietrapertosa.

This chapter is organized to accomplish these four tasks.4 We begin by
looking at each of a dozen diverse probes of government effectiveness in
the twenty regions. Next we explore the correlations among those twelve
measures, and we ask how stable our summary assessment of perfor-
mance is over time. Finally, we compare our evaluations, region by re-
gion, with the views of Italian voters and community leaders. This rigor-
ous process is an essential first step toward our goal of understanding
institutional success and failure.

TWELVE INDICATORS OF INSTITUTIONAL PERFORMANCE

For each regional government, we seek to evaluate (1) policy processes;
(2) policy pronouncements; and (3) policy implementation.

An institution's effectiveness depends, first of all, on how well it man-
ages its essential internal affairs. Thus, we may measure the stability of an
institution's decision-making apparatus, for example, or the efficacy of
its budgetary process, or the effectiveness of its management information
systems.5 (See indicators 1-3, pp. 67-68.) Essentially this family of
measures asks: Whatever else this institution is doing, is it conducting its
crucial internal operations smoothly and with dispatch?

But studying the performance of governments means studying policies
and programs as well. Are the governments prompt to identify social
needs and propose innovative solutions? Does legislation enacted by the
governments reflect a capacity to react comprehensively, coherently, and
creatively to the issues at hand? (See indicators 4-5, pp. 68-70.)

Finally, our appraisal must move beyond words to deeds. We must
evaluate the success of these governments in their roles as problem-
solvers and service-providers. Are the regional governments successful in
using the available resources to address the needs of a rapidly changing
society? Have they succeeded in implementing their avowed policy objec-
tives—establishing health clinics, building day care centers, and so on?
How efficient are they in responding to the demands of individual citi-
zens? (See indicators 6-12, pp. 70-73.)

While our evaluation of government must measure actions, not just
words, we must be careful not to give governments credit (or blame) for
matters beyond their control.6 In the language of policy analysis, we want
to measure "outputs" rather than "outcomes"—health care rather than
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mortality rates; environmental policy rather than air quality; economic
development programs rather than business profits. Health, air quality,
and profits are surely important, but the reason for excluding them from
our evaluation of government performance is simple: social outcomes
are influenced by many things besides government. Health depends on
factors like diet and life-style that are beyond the direct control of any
democratic government. Air quality is influenced by meteorology, de-
mography, and industry, as well as government policy. Profits represent
entrepreneurial skill, worker diligence, world economic conditions, and
so on. To include social outcomes in an assessment of government perfor-
mance is to commit the "Massachusetts Miracle Fallacy": only a modest
part of the praise for the affluence of New England in the 1980s (and a
similarly modest portion of the blame for the subsequent recession) was
realistically attributable to state government, despite 1988 presidential
campaign rhetoric to the contrary.

Assessing outputs comparatively and quantitatively is, of course, a
complex, value-laden task. To be persuasive, any measure of policy per-
formance should be reasonably unaffected by differences in substantive
priorities. It is not easy to compare the innovativeness, effectiveness, and
social importance of, say, a scholarship program and an irrigation pro-
gram. In the context of our study, however, these difficulties are reduced
to manageable proportions. Broadly speaking, the same themes were
stressed in our interviews with policymakers and community leaders all
across Italy. Although the urgency of certain problems varied from region
to region, in their early years all regional governments grappled with sim-
ilar issues, such as public health, vocational education, and public works.
But they did not address these issues equally promptly or comprehen-
sively or effectively or creatively, and the results did not equally satisfy
the policymakers and their constituents. As Eckstein has noted, "It is ludi-
crous to expect polities to attain goals they do not want to attain, but
surely reasonable to expect them efficaciously to pursue those that are in
fact strong preferences."7

Our detailed assessment of institutional success is founded on twelve
diverse indicators, covering internal processes, policy pronouncements,
and policy implementation in many different policy sectors. For the most
part, these measures are drawn from the period 1978 to 1985, that is, after
the reform law 382 of 1976 and the 616 decrees of 1977 had delegated
substantial authority and significant funding to all the regions. This period
encompasses most of the second and all of the third legislatures of the new
institutions. Some of our indicators are quantitatively precise, although
their connection to substantive outcomes is indirect. The relevance of oth-
ers to institutional performance is clear-cut, although their quantification
is less exact. No single metric, taken in isolation, would suffice to rate the
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regions fairly. Collectively, however, these indicators can undergird a
broad-based assessment of institutional success and failure.

We begin with three measures of policy processes and internal operations:
cabinet stability, budget promptness, and statistical and information
services.

1. Cabinet Stability

Like the national Italian government, each regional government is led by
a cabinet that must retain majority support in the legislature. Some re-
gions had highly stable cabinets and thus were able, in principle, to pur-
sue a coherent line of policy. Others, by contrast, found it hard to patch
a coalition together and harder to keep it together. Our metric here is the
number of different cabinets installed in each region during the 1975-
1980 and 1980-1985 legislative periods. Ratings on this metric varied
from two cabinets in ten years in Trentino-Alto Adige and Umbria to nine
cabinets in ten years in Sicily, Sardinia, and Campania.8 Although the
simplest of all our indicators of performance, this measure turns out to be
one of the more powerful.

2. Budget Promptness

Beginning in 1972, all regions were supposed to complete action on their
annual budgets by January 1, the start of the fiscal year. Virtually none
met this target, and in the early 1980s all regions were hampered by de-
lays beyond their control in the national budget cycle. However, the aver-
age delay varied considerably from region to region. Our metric here was
simply this: On average, during the period 1979-1985, when was the
budget actually approved by the regional council? Ratings varied from an
average of January 27 (several weeks late) in Friuli-Venezia Giulia to
August 7 (when the fiscal year was already nearly two-thirds over) in
Calabria.9

3. Statistical and Information Services

Other things being equal, a government with better information about its
constituents and their problems can respond more effectively. Thus all
twenty regions were rated according to the breadth of their statistical and
information facilities. At the bottom were six regions that had no such
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facilities at all—Abruzzi, Calabria, Campania, Marche, Molise, Puglia,
and Sicily. At the top were five regions—Emilia-Romagna, Friuli-Vene-
zia Giulia, Lazio, Lombardia, and Toscana—with well-equipped infor-
mation services, including field stations and facilities for original data
collection, statistical processing, and computer-based analysis.10

Next, our investigation carried us beyond "process" measures and ex-
plored the content of policy decisions. The following pair of measures are
based on a comprehensive examination of regional legislation.

4. Reform Legislation

In three diverse policy areas—economic development, territorial and en-
vironmental planning, and social services—we examined the entire leg-
islative output of each region during the period 1978 to 1984. The topics
of this extensive body of law ranged from urban zoning and kidney dialy-
sis to in-service training for social workers and regional centers for indus-
trial research and marketing. Our analysis used three broad criteria of
evaluation:

The comprehensiveness of the legislation, that is, the degree to which the
corpus of regional law produced during this period addressed a broad or
narrow range of social needs.
The coherence of the legislation, that is, the degree to which the various
legislative initiatives were coordinated and internally consistent; for exam-
ple, a program of aid for small business that was coordinated with job-
training and infrastructural projects ranked higher than one that (as Italians
say) "showered" grants indiscriminately across the region.
The creativeness of the legislation, that is, the degree to which it identified
new needs, experimented with new services, or created incentives for new
forms of private initiative.

Each region was graded from 1 to 5 in each of the three policy sectors.
The summed scores ranged from 15 for Emilia-Romagna, representing
excellent performance in all three sectors, to 3 for Calabria and Molise,
corresponding to poor performance in all three. Although these legislative
assessments are somewhat more impressionistic and less precise than the
previous measures, they reflect a careful assessment of the content of re-
gional policy, and (as we shall see later) they turn out to mirror closely the
evaluations offered by the citizens of each region. Our criteria for evaluat-
ing reform legislation do not seem very different in practice from the cri-
teria used by Italian voters.11
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5. Legislative Innovation

In Italy, as in the United States, many legislative ideas tend to diffuse
across subnational governments, as an attractive innovation introduced by
a relatively advanced council is picked up and passed in less advanced
regions.12 We examined twelve diverse topics on which similar laws ap-
peared in many of the regions: air and water pollution, promotion of fish-
eries, consumer protection, preventive medical clinics, strip mining
regulation, hotel classification, wildlife protection, and so on. Despite
differing local needs and priorities, certain regions were consistent lead-
ers or consistent laggards on nearly all these topics, with only three or four
exceptions. (The leaders and laggards on mental health care, regional
"ombudsmen," and promotion of voluntarism did not match the overall
pattern. The entire set of model laws is shown in Table 3.1.)13 Our metric
here is as follows: On average, across these twelve domains, how soon
after the first appearance of a model law was it picked up by a given
region? The region that pioneered a particular law was given a score of
100, and a region that had not adopted it at all was given a score of 0.14

Average scores ranged from 74 for Emilia-Romagna to 4 for Calabria. In
fact, only one of these twelve model laws was ever enacted by Calabria,
whereas Emilia-Romagna had passed all twelve and had been the pioneer-
ing region for five of the twelve.
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Next, we turned from policy pronouncements to policy implementation.
The following six indicators measure a region's capacity to carry out pol-
icy in virtually all of the major sectors of regional government activity,
including public health, social welfare, industrial and agricultural devel-
opment, and housing and urban policy. The first two of these indicators
represent direct service delivery; the next one reflects the repertoire of
policy tools deployed by each region; and finally three focus on how ef-
fective the regional governments were at using funds offered to them by
the central government ("spending capacity").

Spending capacity might not be an appropriate indicator of institutional
performance in all circumstances. However, in these three cases (agricul-
ture, health, and housing), the need for additional investments was widely
accepted, and full-cost funding was readily available to each region from
the central authorities. Nevertheless, some regional governments accu-
mulated enormous unexpended appropriations [residui passivi], because
they lacked the organizational capacity and managerial infrastructure nec-
essary to translate their expanding resources into action. On the other
hand, more efficient regions were able to spend what they hoped to spend
when they planned to spend it.

6. Day Care Centers

One of the earliest and most successful policy initiatives undertaken by
the new regional governments was the provision of publicly supported
day care centers. In 1977 the central government made substantial special
funding for this purpose available to each region, so that the "opportunity
cost" to the region itself for the program was negligible. By 1983, six
years later, a number of regions had established wide networks of day
care centers, but others had made virtually no progress. Our metric here
is the number of regionally supported day care centers in operation by
December 1983, standardized by the population of children aged zero to
four.15 This measure provides an unusually crisp indicator of a region's
ability to implement policy at the grass-roots, given assured external
funding. Scores ranged from one center per 400 children in Emilia-Ro-
magna to one center per 12,560 children in Campania.

7. Family Clinics

In the health sector one important experiment, originally authorized by
national legislation in 1974, was the family clinic (consultorio familiare).



M E A S U R I N G P E R F O R M A N C E 71

One useful measure of a region's ability to implement policy reforms is
the number of family clinics, standardized for regional population, in op-
eration by May 1978. On that date, Umbria (at the top of this ranking) had
one family clinic for every 15,000 residents; Puglia had exactly one clinic
to serve its 3,850,000 inhabitants; and the regions of Trentino-Alto
Adige, Molise, and Valle d'Aosta had established no family clinics at
all.16

8. Industrial Policy Instruments

In 1970, as we noted in Chapter 2, the widespread hope that the new
regional governments could foster more rapid economic development was
an important motivation for the institutional reform. When funds subse-
quently became available, some regions simply wrote checks to subsidize
individual firms, often as a form of patronage. Other, more advanced
regions, however, provided infrastructural support, improved public
services, and encouraged public-private partnerships.17 One crude mea-
sure of the sophistication of each region in the area of industrial policy can
be computed by noting which of an array of potential tools of industrial
policy the region actually deployed:

• regional economic development plan
• regional land use plan
• industrial parks
• regional development finance agencies
• industrial development and marketing consortia
• job-training programs

A few regions, such as Friuli-Venezia Giulia, had used all six of these
techniques as of 1984. Calabria, at the other extreme, had tried only
two.18

9. Agricultural Spending Capacity

In 1977 the central government allocated substantial funds to each region
(totaling roughly $400 million) for investments in agriculture, including
irrigation, reforestation, livestock production, horticulture, and viticul-
ture. Lazio, for example, used its share of the national funds to upgrade
the production of Frascati wines. On the other hand, political gridlock and
administrative inefficiency kept several regions from spending any of the
available funds at all, even though these happened to be regions in which
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agriculture is economically crucial. A region's ability to carry out policy
initiatives in this important economic sector can be measured by the frac-
tion of the funds allocated to the region that the region actually disbursed
as planned during the next three years (1978-1980). Spending ranged
from 97 percent in Valle d'Aosta to 0 percent in Calabria and Molise.19

10. Local Health Unit Expenditures

Financially speaking, the most substantial responsibility decentralized to
the regions after 1977 was the national health service, including hospitals,
clinics, and health insurance. The primary organizational innovation for
implementing these new responsibilities, according to the national legis-
lation of 1978, was to be the "Local Health Unit" (Unità Sanitaria Locale
or USL). One measure of the readiness of each region to fulfill its respon-
sibilities in this area is per capita USL expenditures, as of 1983, five years
after the enactment of the national statute. (Once again, full funding for
the health services was provided by the central authorities. Since USL
expenditures are negatively correlated with measures of morbidity and
infant mortality, the results are not vulnerable to the interpretation that the
low-spending regions had less need for public health services.) Scores on
this measure ranged from Toscana, which spent 34 percent more than the
national average, to Sicily and Basilicata, each of which spent 25 percent
below the national average.20

11. Housing and Urban Development

Our surveys showed that housing was a high and increasing priority for
regional officials throughout Italy, especially in the 1980s. Beginning in
1971, and especially after 1978, the central government offered plentiful
funding to each region to support subsidized housing (both public and
privately owned), housing rehabilitation, and land acquisition for urban
development. Regions were required to formulate four-year housing pro-
grams and to set criteria for the allocation of funds. We gathered data in
1979, 1981, 1985, and 1987 on the ability of the regions to use these
funds, as measured by the fraction of the funds authorized by the central
authorities that the region actually disbursed. (Spending capacity in this
sense is positively correlated with earlier measures of housing quality,
thus ruling out the possible interpretation that slow spending merely re-
flected low needs.) A composite measure covering all four years ranges,
on average, from 67 percent in Emilia-Romagna to 32 percent in Sicily
and Campania.21
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All our measures of performance so far have taken the perspective of a
policymaker: How efficient is the budget process? How innovative is the
legislation? How many day care centers or family clinics or agricultural
loans have been provided? What is missing from our analysis so far is an
evaluation of the regional government from the point of view of a citizen
with a problem.

12. Bureaucratic Responsiveness

To assess the governments' "street-level" responsiveness, we devised
a slightly deceptive, but innocuous and highly informative experiment.22

In January 1983 Italian colleagues approached the bureaucracies in each
region, requesting information about three specific (but fictitious)
problems:

The health department was asked about reimbursement procedures for a
medical bill incurred while the inquirer was on vacation abroad.
The vocational education department was asked about job training facili-
ties for "a brother" just finishing junior high school.
The agriculture department was asked, on behalf of "a farmer friend," for
information about loans and subsidies for experimental crops.

The initial requests were made by mail, and the replies were evaluated
for promptness, clarity, and comprehensiveness. If no timely reply was
received, follow-up telephone calls and (when necessary) personal visits
were made. In either case, the quality and alacrity of the response was
evaluated. This experiment enabled us to construct a composite index of
the responsiveness of three important agencies, comparable across all
twenty regions.23 In the most efficient regions (Emilia-Romagna and
Valle d'Aosta), two of the three inquiries received thorough replies within
a week of our initial letter, and the third required a single telephone call.
In the least efficient regions (Calabria, Campania, and Sardinia), none of
the mailed inquiries received any reply at all, and two of the three requests
required many weeks, several phone calls, and a personal visit to satisfy.

COHERENCE AND RELIABILITY OF THE
INDEX OF INSTITUTIONAL PERFORMANCE

Our list of twelve indicators is intended to reflect the diversity of things
that modern governments do to and for their citizens. The differences in
performance levels suggested by these indicators are, in absolute terms,
quite remarkable: cabinets five times more durable in one region than an-
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other; budgets delayed by three weeks in one region, seven months in
another; day care centers and family clinics and agricultural loans and
subsidized housing many times more common in one region than another
(despite equal access to funding); citizen inquiries answered promptly in
some regions and not at all in others.

Even so, we began this research skeptical that such independent indi-
cators of institutional performance would closely cohere, given mea-
surement frailties, differences in regional priorities, and the multiple in-
fluences on any single institutional activity. For example, although the
collapse of a regional cabinet may typically represent institutional insta-
bility, it  might also be caused by the untimely death of a key figure. Legis-
lative creativity might be completely unconnected with administrative
follow-through, we reasoned. Or perhaps some regions give special em-
phasis to housing, while others devote their energies to agriculture. Per-
haps a region's failure to build day care centers or family clinics reflects
ideological choice, not administrative inefficiency. No single indicator
can capture all differences in institutional success with perfect fidelity,
and perhaps success along one dimension would be quite uncorrelated
with success along others.

Against this background, we were gratified to discover (as shown in
Appendix C) a surprisingly high consistency among our twelve diverse
indicators of institutional performance.24 Regions that have stable cabi-
nets, adopt their budgets on time, spend their appropriations as planned,
and pioneer new legislation are, for the most part, the same regions that
provide day care centers and family clinics, develop comprehensive urban
planning, make loans to farmers, and answer their mail promptly. On the
basis of these twelve indicators, we have constructed a summary Index of
Institutional Performance. Table 3.2 displays the full list of indicators and
shows how each is correlated with this summary index.

The intercorrelations among these measures of institutional perfor-
mance are far from perfect. Most regions are better at some things than
they are at others. Institutional success, examined microscopically, must
be measured along more than one dimension. By and large, however, our
technique for combining these diverse indicators into a single index
reduces the idiosyncratic impact of any single measure. More important,
as these data also confirm, some regions are high-ranked by virtually
every yardstick, whereas other regions are unsuccessful by almost every
measure. Our composite measure is both comprehensive and internally
consistent.

How stable and reliable is this assessment over time? Is institutional
performance as we have measured it a durable feature of the regional gov-
ernments, or do regions move randomly up and down the standings from
year to year?
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In the earliest years of the Italian regional experiment, just after the
completion of the first full legislature, we carried out a preliminary evalu-
ation of the success of each of the fifteen "ordinary" regions.25 This pre-
liminary assessment was based on performance indicators broadly com-
parable to those described in this chapter, but the underlying data were
drawn from the 1970-1976 period and thus did not overlap with the data
we have been assessing here. The earlier assessment was also not as
broad-gauged as that outlined in this chapter; in particular, since the re-
gions had just opened for business, measures of policy implementation
were unavailable.

Figure 3.1, which compares the results from these two analyses, shows
a remarkable stability in relative success. For the most part, regions that
had scored well in the earlier evaluation rank at the top of the later, fuller
Index of Institutional Performance, and laggards on the former were lag-
gards on the latter as well. A few exceptions to this pattern stand out:
Lombardia, earlier ranked near the very top, fell back a bit in the later
ratings, whereas Piedmont made notable gains. Nevertheless, the overall
stability is striking. While this immobility might be disheartening to
lower-ranked governments, it is theoretically important and methodologi-
cally reassuring. Differences in institutional performance, as measured
here, are reasonably stable and thus worth explaining.
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INSTITUTIONAL PERFORMANCE AND
CONSTITUENCY EVALUATIONS

This summary index reflects important, coherent differences in institu-
tional performance. But are they consistent with the evaluations offered
by the institutions' protagonists and constituents? Do "objective" mea-
sures of institutional performance correspond to the views of Italians
about their own regional governments? Or are standards for judging gov-
ernment so thoroughly idiosyncratic and pervaded by cultural relativism
that our judgments and the judgments of Italian voters and community
leaders are unrelated?26

This test is not easy, for observers within any single region are not well
placed to make fine-grained comparisons with other regional govern-
ments, nor is there assurance that inhabitants of the various regions have
similar standards or thresholds of satisfaction.27 On the other hand, our
interviews revealed that businessmen, mayors, union leaders, journalists,
and other community leaders, and even a fair number of ordinary citizens,
know much about the strengths and weaknesses of their own regional
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government. Moreover, since these governments are meant to be repre-
sentative institutions, their constituents' views have a special standing in
assessment of their performance.

In fact, the Index of Institutional Performance is remarkably consistent
with the appraisals offered by the regional attentive public and by the
electorate as a whole. Let us begin by asking how ordinary Italians evalu-
ate their regional governments.

Six times between January 1977 and December 1988, or roughly once
every two years, we asked Italians, "How satisfied or unsatisfied are you
with the way in which this region is governed?" Although the sample
sizes in the smaller regions were too small in any single survey for wholly
reliable estimates of opinion, regional rankings were generally stable
from year to year, so the six surveys can be combined to obtain a single,
much more reliable estimate of citizen satisfaction, region by region.28

Thus we are in a position to compare our "objective" assessment of the
performance of the regional governments with the views of their own
constituents. Figure 3.2 shows the remarkably strong concordance be-
tween the two measures. With only one minor anomaly, involving the
"special" region of Trentino-Alto Adige, the citizens of Italy's regions
completely concur with our evaluation of those governments.29 Effective-
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ness and responsiveness—the two fundamental criteria for democratic
government—turn out (at least in this case) to be closely associated with
one another. Regional governments that enact innovative legislation, im-
plement their budgets as planned, build day care centers, answer their
mail, and so on, are more popular with their constituents than those that
do not.30

Institutional performance as we have measured it is, in fact, the only
consistent predictor of who is satisfied with regional government and who
is dissatisfied. Across our six national surveys, approval of the activities
of the regional government is uncorrelated with any of the standard socio-
logical categories. The well educated do not differ from the uneducated,
nor the wealthy from the poor, nor city-dwellers from rural folk, nor
farmers or housewives from businessmen or blue collar workers, nor men
from women, nor young from old.31 In other words, in the regions that are
relatively successful by our "objective" measures, people from all walks
of life are relatively satisfied, while in the low-performance regions most
people are dissatisfied. These governments apparently differ less in terms
of which particular interests they serve than in terms of how well they
serve the common interest.

Supporters of the party in control of the regional government, not sur-
prisingly, express more satisfaction with its performance than do support-
ers of the opposition. Party loyalty is a less powerful determinant of satis-
faction, however, than is the "objective" performance of the government.
Throughout our six surveys between 1977 and 1988, supporters of the
ruling party in low-performance regions were less satisfied with the per-
formance of regional government than were opposition party supporters
in high-performance regions. As Figure 3.3 shows, an average of 42 per-
cent of government opponents in high-performance regions were reason-
ably satisfied with the government's performance, as opposed to only 33
percent of government loyalists in low-performance regions.32 Control-
ling for performance, party loyalty makes a difference of about 14 per-
centage points in satisfaction, whereas controlling for party loyalty, per-
formance makes a difference of about 24 percentage points. In other
words, objective differences in performance are nearly twice as important
as partisan loyalties in accounting for the satisfaction of Italian voters with
their regional governments.

Yet another perspective on the operations of the regional governments
comes from our 1982 nationwide survey of community leaders—that is,
provincial presidents, mayors of large cities and small towns, bankers,
trade union leaders, journalists, and representatives of industry, com-
merce, artisanry, agriculture and the cooperative movement. More than
half of these leaders report meeting regularly with regional officials, and
59 percent say that the regional government has had a "very important" or
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"rather important" impact on the interests of the organization they repre-
sent. Thus, most of these men and women have direct, personal knowl-
edge from which to render judgments about the performance of their re-
gional governments.

These community leaders deal regularly with their regional govern-
ment. Mayors seek approval of zoning ordinances. Farm leaders inquire
about irrigation projects. Business people discuss regional economic
planning with regional officials. Labor leaders consult about job training
programs. Thus we were able to elicit detailed evaluations of the activities
of the regional institution from these men and women. As described in
Chapter 2, we inquired about the accessibility of regional officials, about
the programmatic directions of regional policies, about the feasibility of
particular regional projects, about the dispatch with which the regional
bureaucracy processed specific cases, about coordination between the re-
gional and local governments, and about the technical qualifications and
conscientiousness of regional administrators. Most community leaders
were very critical about the region's inability to implement policies, al-
though they were more complimentary about the programmatic choices
and accessibility of the new government.33

Judgments about these several different aspects of institutional perfor-
mance turned out to be rather closely intercorrelated, in the sense that any
given regional government tended to be rated consistently favorably (or
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consistently unfavorably) on all six specific aspects of governmental per-
formance. Those regions that were judged to be most creative program-
matically were also said to act most promptly and listen most carefully.
We combined the individual assessments into a single comprehensive
index of the community leaders' evaluations, as outlined in Table 3.3.
Their responses provide yet another measure of the efficacy and efficiency
of the regional governments.

The size of each regional sample in this survey was quite small, averag-
ing only fifteen leaders per region, so the score for any specific region
may be marred by sampling error.34 It is nevertheless instructive to com-
pare these evaluations, region by region, with our Index of Institutional
Performance. Figure 3.4 shows that the two are quite closely correlated,
particularly given the attenuating effects of the small samples. Our evalu-
ation of institutional performance generally conforms to the judgments of
people who deal with these governments day to day.35

The close correlation between our impersonal, "objective" assessment
of these governments and the evaluation offered by their own constituents
is not merely methodologically gratifying. It also underlines the risks of
excessive cultural relativism, as well as the perils of the so-called "re-
vealed preference" approach to government outcomes: the assumption
that people get the kind of government that they want. It is sometimes said
that government in some parts of Italy—and in many other parts of the
world, for that matter—is lethargic, inefficient, and corrupt "because the
people like it that way there." Figures 3.2 and 3.4 are strong evidence to
the contrary. At least in Italy, people everywhere recognize the distinc-
tion between good government and bad, using essentially the same basic
standards of efficiency, creativity, coherence, responsiveness, and practi-
cal achievement. They like good government, and they dislike bad. This
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does not mean, of course, that everyone agrees on what policy priorities
should be pursued or how those policies should be implemented, that
there is "one best way" to govern or that government can be reduced to
technique. It does mean that the difference between better and worse is
widely appreciated.

CONCLUSIONS

What have we learned from this chapter? Some regional governments
have been consistently more successful than others—more efficient in
their internal operations, more creative in their policy initiatives, more
effective in implementing those initiatives. These differences in perfor-
mance have been stable over more than a decade. They are widely recog-
nized by constituents of the regional governments, both ordinary citizens
and community leaders.
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Some places are better governed than others, even when the govern-
ments involved have identical structures and equivalent legal and finan-
cial resources.36 Moreover, it is general institutional effectiveness that
varies consistently from region to region, not merely whether one govern-
ment has a superior day-care program this year or a more efficient budget
planner.

If this is so, then one of the most urgent priorities of political scientists,
as well as concerned citizens, should be to understand why. Doubtless,
certain interests are served by the activities we have labeled poor perfor-
mance. Weak zoning, for example, may favor construction firms and land
developers. Nevertheless, better government—government that serves
the interests of most of the people most of the time—can be identified.
Some of these new institutions are working well, while others are not.
What explains these differences in institutional performance? That is the
question to which we turn next.
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Explaining Institutional Performance

IT IS BEST to begin a journey of exploration with a map. Figure 4.1 shows
the level of institutional performance of each of Italy's twenty regions.
The most striking feature of this map is the strong North-South gradient.
Although the correlation between latitude and institutional performance is
not perfect, the northern regional governments as a group have been more
successful than their southern counterparts. To be sure, this discovery is
not unexpected. In the words of a thousand travelogues, "the South is
different."

We shall have occasion to return to this conspicuous contrast between
North and South in Chapters 5 and 6. However, if our purpose is not
simply description, but understanding, this observation merely reformu-
lates our problem. What is it that differentiates the successful regions in
the North from the unsuccessful ones in the South, and the more from the
less successful within each section? As adumbrated in Chapter 1, we shall
concentrate here on two broad possibilities:

• Socioeconomic modernity, that is, the results of the industrial revolution.
• "Civic community," that is, patterns of civic involvement and social soli-

darity .

Toward the end of this chapter we shall also explore briefly several
other plausible explanations, which turn out to be less powerful.

SOCIOECONOMIC MODERNITY

The most important social and economic development in Western society
in the last several centuries has been the industrial revolution and its after-
math, that colossal watershed in human history that has fascinated social
theorists, Marxists and non-Marxists alike, for more than one hundred
years. Vast populations moved from the land to the factory. Standards of
living increased almost beyond belief. Class structures were transformed.
Capital stocks, both physical and human, deepened. Levels of education
and standards of public health rose. Economic and technological capabili-
ties multiplied.

Political sociologists have long argued that the prospects for stable
democratic government depend on this social and economic transforma-
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tion. Empirically speaking, few generalizations are more firmly estab-
lished than that effective democracy is correlated with socioeconomic
modernization.1 Reviewing the incidence of successful democracies
around the world, for example, Kenneth Bollen and Robert Jackman re-
port that "the level of economic development has a pronounced effect on
political democracy, even when noneconomic factors are considered.
. . . GNP is the dominant explanatory variable."2 Wealth eases burdens,
both public and private, and facilitates social accommodation. Education
expands the number of trained professionals, as well as the sophistica-
tion of the citizenry. Economic growth expands the middle class, long
thought to be the bulwark of stable, effective democracy. After examin-
ing the successes and failures of urban governments around the world,
Robert C. Fried and Francine Rabinovitz concluded that "of all the theo-
ries to explain the performance differences, the most powerful one is
modernization."3

In Italy much of this transformation has occurred within the last genera-
tion, although it had begun at the end of the last century. Change has
touched all parts of the peninsula but, as our trip from postindustrial
Seveso to preindustrial Pietrapertosa reminded us, the North is much
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more advanced than the South. It is hard to believe that this stark contrast
in levels of affluence and economic modernity is not an important part of
the explanation—perhaps even the sole explanation—for the differences
we have discovered in the performance of regional governments.

Figure 4.2, which arrays the Italian regions according to their degree of
economic modernity and institutional performance, illustrates both the
power and the limitations of this interpretation of our puzzle.4

The wealthier, more modern regions of the North (concentrated in the
upper right quadrant of Figure 4.2) have a head start over their poorer
counterparts in material and human resources. Their advantage is symbol-
ized by the headquarters of the respective regional governments. Contrast
the nondescript structures on dusty piazzas in several southern regions
with the thirty-story skyscraper in the heart of Milan housing the Lombar-
dia government, built originally for the Pirelli multinational corporation.
Public health officers or public works managers in northern regions can
call on the full resources of one of the most advanced economies in the
world. Their southern counterparts face the daunting problems of under-
development with little local help. Take a single but revealing example: in
the 1970s there were hundreds of data-processing firms in Milan, but
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scarcely any in Potenza. Regional administrators seeking help in measur-
ing their problems or managing their personnel are clearly better off in
Lombardia than in Basilicata.5

To be sure, it cannot be merely the financial resources available to the
regional governments that account for the North-South disparity in per-
formance. Funding for the regional governments is provided by the cen-
tral authorities according to a redistributive formula that favors poorer
regions. Indeed, our survey of institutional performance showed that
many of the most backward regions have more funds available than they
have been able to expend. Figure 4.2, however, suggests that this fiscal
redistribution apparently cannot compensate for the immense differences
in socioeconomic and technological infrastructure.

Yet the more closely one examines the patterns in Figure 4.2, the more
evident are the limitations of this interpretation. The regions appear di-
vided into two quadrants, the haves and the have-nots, with governments
in the latter regions displaying consistently lower levels of performance.
The marked differences in performance within each quadrant, however,
are wholly inexplicable in terms of economic development.6 Campania,
the region around Naples, is more advanced economically than Molise
and Basilicata, at the very bottom of the developmental hierarchy, but the
two latter governments are visibly more effective than Campania's. Lom-
bardia, Piemonte, and Liguria—the three corners of the famed industrial
triangle of the North—are all wealthier than Emilia-Romagna and Umbria
(or at least they were in the early 1970s), but the latter two governments
were distinctly more successful. Wealth and economic development can-
not be the entire story.

Economic modernity is somehow associated with high-performance
public institutions—that much is clear. What our simple analysis so far
cannot reveal is whether modernity is a cause of performance (perhaps
one among several), whether performance is perhaps in some way a cause
of modernity, whether both are influenced by a third factor (so that the
association between the two is in some sense spurious), or whether the
link between modernity and performance is even more complex. We shall
return to those more complicated—and more interesting—questions later
in this chapter and in the following two chapters.

THE CIVIC COMMUNITY:
SOME THEORETICAL SPECULATIONS

In sixteenth-century Florence, reflecting on the unstable history of repub-
lican institutions in ancient times as well as in Renaissance Italy, Nicolo
Machiavelli and several of his contemporaries concluded that whether
free institutions succeeded or failed depended on the character of the citi-
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zens, or their "civic virtue.''7 According to a long-standing interpretation
of Anglo-American political thought, this "republican" school of civic
humanists was subsequently vanquished by Hobbes, Locke, and their lib-
eral successors. Whereas the republicans had emphasized community and
the obligations of citizenship, liberals stressed individualism and indi-
vidual rights.8 Far from presupposing a virtuous, public-spirited citi-
zenry, it was said, the U.S. Constitution, with its checks and balances,
was designed by Madison and his liberal colleagues precisely to make
democracy safe for the unvirtuous. As a guide to understanding modern
democracy, civic republicans were passé.

In recent years, however, a revisionist wave has swept across Anglo-
American political philosophy. "The most dramatic revision [of the his-
tory of political thought] of the last 25 years or so," reports a not-
uncritical Don Herzog, is "the discovery—and celebration—of civic
humanism."9 The revisionists argue that an important republican or com-
munitarian tradition descended from the Greeks and Machiavelli through
seventeenth-century England to the American Founders.10 Far from exalt-
ing individualism, the new republicans recall John Winthrop's eloquent,
communitarian admonition to the citizens of his "city set upon a hill":
"We must delight in each other, make others' conditions our own, rejoyce
together, mourn together, labor and suffer together, always having before
our eyes our community as members of the same body."11

The new republican theorists have not gone unchallenged. The de-
fenders of classical liberal individualism argue that the notion of commu-
nity lauded by the new republicans is a "dangerous and anachronistic
ideal."12 Remarkably, this wide-ranging philosophical debate has so far
taken place almost entirely without reference to systematic empirical re-
search, whether within the Anglo-American world or elsewhere. Never-
theless, it contains the seeds for a theory of effective democratic govern-
ance: "As the proportion of nonvirtuous citizens increases significantly,
the ability of liberal societies to function successfully will progressively
diminish."13 We want to explore empirically whether the success of a
democratic government depends on the degree to which its surroundings
approximate the ideal of a "civic community."14

But what might this "civic community" mean in practical terms? Re-
flecting upon the work of republican theorists, we can begin by sorting out
some of the central themes in the philosophical debate.

Civic Engagement

Citizenship in a civic community is marked, first of all, by active partici-
pation in public affairs. "Interest in public issues and devotion to public
causes are the key signs of civic virtue," suggests Michael Walzer.15 To
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be sure, not all political activity deserves the label "virtuous" or contrib-
utes to the commonweal. "A steady recognition and pursuit of the public
good at the expense of all purely individual and private ends" seems close
to the core meaning of civic virtue.16

The dichotomy between self-interest and altruism can easily be over-
drawn, for no mortal, and no successful society, can renounce the power-
ful motivation of self-interest. Citizens in the civic community are not
required to be altruists. In the civic community, however, citizens pursue
what Tocqueville termed "self-interest properly understood," that is, self-
interest defined in the context of broader public needs, self-interest that is
"enlightened" rather than "myopic," self-interest that is alive to the inter-
ests of others.17

The absence of civic virtue is exemplified in the "amoral familism" that
Edward Banfield reported as the dominant ethos in Montegrano, a small
town not far from our Pietrapertosa: "Maximize the material, short-run
advantage of the nuclear family; assume that all others will do like-
wise."18 Participation in a civic community is more public-spirited than
that, more oriented to shared benefits. Citizens in a civic community,
though not selfless saints, regard the public domain as more than a battle-
ground for pursuing personal interest.

Political Equality

Citizenship in the civic community entails equal rights and obligations for
all. Such a community is bound together by horizontal relations of reci-
procity and cooperation, not by vertical relations of authority and depen-
dency. Citizens interact as equals, not as patrons and clients nor as gover-
nors and petitioners. To be sure, not all classical republican theorists were
democrats. Nor can a contemporary civic community forgo the advan-
tages of a division of labor and the need for political leadership. Leaders
in such a community, however, must be, and must conceive themselves
to be, responsible to their fellow citizens. Both absolute power and the
absence of power can be corrupting, for both instill a sense of irresponsi-
bility.19 The more that politics approximates the ideal of political equal-
ity among citizens following norms of reciprocity and engaged in self-
government, the more civic that community may be said to be.

Solidarity, Trust, and Tolerance

Citizens in a civic community, on most accounts, are more than merely
active, public-spirited, and equal. Virtuous citizens are helpful, respect-
ful, and trustful toward one another, even when they differ on matters
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of substance. The civic community is not likely to be blandly conflict-
free, for its citizens have strong views on public issues, but they are toler-
ant of their opponents. 'This is probably as close as we can come to
that 'friendship' which Aristotle thought should characterize relations
among members of the same political community," argues Michael
Walzer.20 As Gianfranco Poggi has noted of Tocqueville 's theory of dem-
ocratic governance, "Interpersonal trust is probably the moral orientation
that most needs to be diffused among the people if republican society is to
be maintained."21

Even seemingly "self-interested" transactions take on a different char-
acter when they are embedded in social networks that foster mutual trust,
as we shall see in more detail in Chapter 6. Fabrics of trust enable the civic
community more easily to surmount what economists call "opportunism,"
in which shared interests are unrealized because each individual, acting in
wary isolation, has an incentive to defect from collective action.22 A re-
view of community development in Latin America highlights the social
importance of grass-roots cooperative enterprises and of episodes of po-
litical mobilization—even if they are unsuccessful in immediate, instru-
mental terms—precisely because of their indirect effects of "dispelling
isolation and mutual distrust."23

Associations: Social Structures of Cooperation

The norms and values of the civic community are embodied in, and re-
inforced by, distinctive social structures and practices. The most relevant
social theorist here remains Alexis de Tocqueville. Reflecting on the so-
cial conditions that sustained "Democracy in America," Tocqueville at-
tributed great importance to the Americans' propensity to form civil and
political organizations:

Americans of all ages, all stations in life, and all types of disposition are
forever forming associations. There are not only commercial and industrial
associations in which all take part, but others of a thousand different types—
religious, moral, serious, futile, very general and very limited, immensely
large and very minute. . . . Thus the most democratic country in the world
now is that in which men have in our time carried to the highest perfection the
art of pursuing in common the objects of common desires and have applied
this new technique to the greatest number of purposes.24

Civil associations contribute to the effectiveness and stability of demo-
cratic government, it is argued, both because of their "internal" effects on
individual members and because of their "external" effects on the wider
polity.

Internally, associations instill in their members habits of cooperation,
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solidarity, and public-spiritedness. Tocqueville observed that "feelings
and ideas are renewed, the heart enlarged, and the understanding devel-
oped only by the reciprocal action of men one upon another."25 This
suggestion is supported by evidence from the Civic Culture surveys of
citizens in five countries, including Italy, showing that members of asso-
ciations displayed more political sophistication, social trust, political par-
ticipation, and "subjective civic competence."26 Participation in civic or-
ganizations inculcates skills of cooperation as well as a sense of shared
responsibility for collective endeavors. Moreover, when individuals be-
long to "cross-cutting" groups with diverse goals and members, their
attitudes will tend to moderate as a result of group interaction and cross-
pressures.27 These effects, it is worth noting, do not require that the man-
ifest purpose of the association be political. Taking part in a choral society
or a bird-watching club can teach self-discipline and an appreciation for
the joys of successful collaboration.28

Externally, what twentieth-century political scientists have called "in-
terest articulation" and "interest aggregation" are enhanced by a dense
network of secondary associations. In Tocqueville's words:

When some view is represented by an association, it must take clearer and
more precise shape. It counts its supporters and involves them in its cause;
these supporters get to know one another, and numbers increase zeal. An
association unites the energies of divergent minds and vigorously directs
them toward a clearly indicated goal.29

According to this thesis, a dense network of secondary associations both
embodies and contributes to effective social collaboration. Thus, contrary
to the fear of faction expressed by thinkers like Jean-Jacques Rousseau,
in a civic community associations of like-minded equals contribute to ef-
fective democratic governance.30

More recently, an independent line of research has reinforced the view
that associationism is a necessary precondition for effective self-govern-
ment. Summarizing scores of case studies of Third World development,
Milton Esman and Norman Uphoff conclude that local associations are a
crucial ingredient in successful strategies of rural development:

A vigorous network of membership organizations is essential to any serious
effort to overcome mass poverty under the conditions that are likely to prevail
in most developing countries for the predictable future. . . . While other
components—infrastructure investments, supportive public policies, appro-
priate technologies, and bureaucratic and market institutions—are necessary,
we cannot visualize any strategy of rural development combining growth in
productivity with broad distribution of benefits in which participatory local
organizations are not prominent.31
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Unhappily from the point of view of social engineering, Esman and Up-
hoff find that local organizations "implanted" from the outside have a high
failure rate. The most successful local organizations represent indige-
nous, participatory initiatives in relatively cohesive local communities.32

Although Esman and Uphoff do not say so explicitly, their conclusions
are quite consistent with Banfield's interpretation of life in Montegrano,
"the extreme poverty and backwardness of which is to be explained
largely (but not entirely) by the inability of the villagers to act together for
their common good or, indeed, for any end transcending the immediate
material interest of the nuclear family."33 Banfield's critics have dis-
agreed with his attribution of this behavior to an "ethos," but they have
not dissented from his description of the absence of collaboration in Mon-
tegrano, the striking lack of "deliberate concerted action" to improve
community conditions.34

Both defenders and critics of civic republicanism have made intriguing
philosophical points. We wish to confront the question that has so far
remained unaddressed in any empirical way: Is there any connection be-
tween the "civic-ness" of a community and the quality of its governance?

THE CIVIC COMMUNITY: TESTING THE THEORY

Lacking detailed ethnographic accounts of hundreds of communities
throughout the regions of Italy, how can we assess the degree to which
social and political life in each of those regions approximates the ideal of
a civic community? What systematic evidence is there on patterns of so-
cial solidarity and civic participation? We shall here present evidence on
four indicators of the "civic-ness" of regional life—two that correspond
directly to Tocqueville's broad conception of what we have termed the
civic community, and two that refer more immediately to political
behavior.

One key indicator of civic sociability must be the vibrancy of associa-
tional life. Fortunately, a census of all associations in Italy, local as well
as national, enables us to specify precisely the number of amateur soccer
clubs, choral societies, hiking clubs, bird-watching groups, literary cir-
cles, hunters' associations, Lions Clubs, and the like in each community
and region of Italy.35 The primary spheres of activity of these recreational
and cultural associations are shown in Table 4.1.

Leaving aside labor unions for the moment, sports clubs are by far the
most common sort of secondary association among Italians, but other
types of cultural and leisure activities are also prominent. Standardized
for population differences, these data show that in the efflorescence of
their associational life, some regions of Italy rival Tocqueville's America
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of congenital "joiners," whereas the inhabitants of other regions are accu-
rately typified by the isolated and suspicious "amoral familists" of
Banfield's Montegrano. In Italy's twenty regions, the density of sports
clubs ranges from one club for every 377 residents in Valle d'Aosta and
549 in Trentino-Alto Adige to one club for every 1847 residents in Puglia.
The figures for associations other than sports clubs range from 1050 in-
habitants per group in Trentino-Alto Adige and 2117 in Liguria to 13,100
inhabitants per group in Sardinia. These are our first clues as to which
regions most closely approximate the ideal of the civic community.36

Tocqueville also stressed the connection in modern society between
civic vitality, associations, and local newspapers:

When no firm and lasting ties any longer unite men, it is impossible to obtain
the cooperation of any great number of them unless you can persuade every
man whose help is required that he serves his private interests by voluntarily
uniting his efforts to those of all the others. That cannot be done habitually
and conveniently without the help of a newspaper. Only a newspaper can put
the same thought at the same time before a thousand readers. . . . So hardly
any democratic association can carry on without a newspaper.37

In the contemporary world, other mass media also serve the function of
town crier, but particularly in today's Italy, newspapers remain the me-
dium with the broadest coverage of community affairs. Newspaper read-
ers are better informed than nonreaders and thus better equipped to partic-
ipate in civic deliberations. Similarly, newspaper readership is a mark of
citizen interest in community affairs.

The incidence of newspaper readership varies widely across the Italian
regions.38 In 1975, the fraction of households in which at least one mem-
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ber read a daily newspaper ranged from 80 percent in Liguria to 35 per-
cent in Molise. This, then, is the second element in our assessment of the
degree to which political and social life in Italy's regions approximates a
civic community.

One standard measure of political participation is electoral turnout.
Turnout in Italian general elections, however, is marred as a measure of
civic involvement for several reasons:

• Until recently Italian law required all citizens to vote in general elections,
and although enforcement of this law was uneven, it presumably brought
many people to the polls whose motivation was scarcely "civic."

• Party organizations have an obvious incentive to influence elections, and
thus electoral turnout presumably varies with party organizational strength
and activity, independently of the voters' own civic engagement.

• In many parts of the peninsula where patron-client networks are rampant,
voting in general elections represents a straightforward quid pro quo
for immediate, personal patronage benefits, hardly a mark of "civic"
involvement.

Since 1974, however, a previously unused constitutional provision for
national referenda has been repeatedly employed to resolve a wide range
of controversial issues. Some of these deliberations, like the 1974 vote on
the legalization of divorce, aroused deeply held religious beliefs. Others,
like the 1985 referendum on escalator clauses in national wage contracts,
affected the pocketbooks of many voters and engaged class cleavages.
Still others, like the 1981 vote on anti-terrorism laws or the 1987 vote on
nuclear power, triggered cross-cutting, "new politics" alignments. Each
referendum invited citizens to express their views on a major issue of
public policy.

Turnout in these referenda has been significantly lower than in general
elections, no doubt because of the absence of the "uncivic" motivations
enumerated above. Electoral turnout in recent decades has averaged
above 90 percent, whereas turnout in successive referenda has dropped
steadily from 86 percent in the first referendum in 1974 to 64 percent in
the latest referendum in 1987. As Italy's leading student of referenda
turnout has observed, "Those who use the vote as an occasion for 'ex-
change' have scant motivation to go to the polls when the election (as in
the case of the referendum) does not offer the possibility of obtaining
immediate, personal benefits."39 The primary motivation of the referen-
dum voter is concern for public issues, perhaps enhanced by a keener than
average sense of civic duty, so that turnout for referenda offers a rela-
tively "clean" measure of civic involvement.

Regional differences in turnout in the successive referenda have been
strong and stable, even as the nationwide averages have diminished.
Turnout in five key referenda between 1974 and 1987 for which region-
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by-region returns are available averaged 89 percent in Emilia-Romagna,
as contrasted with 60 percent in Calabria. Moreover, the regional ranking
with respect to turnout has been virtually identical across the whole range
of issues: divorce (1974), public financing of parties (1978), terrorism
and public security (1981), wage escalator clauses (1985), and nuclear
power (1987). In short, citizens in some parts of Italy choose to be ac-
tively involved in public deliberations on a wide spectrum of public is-
sues, whereas their counterparts elsewhere remain disengaged. As our
third indicator of civic involvement, therefore, we have constructed a
summary indicator of turnout in five of these referenda (see Table 4.2).40

Although turnout itself in general elections is not a good measure of
citizen motivation, one special feature of the Italian ballot does provide
important information on regional political practices. All voters in na-
tional elections must choose a single party list, and legislative seats are
allocated to parties by proportional representation. In addition, however,
voters can, if they wish, indicate a preference for a particular candidate
from the party list they have chosen. Nationally speaking, only a minority
of voters exercise this "preference vote," but in areas where party labels
are largely a cover for patron-client networks, these preference votes are
eagerly solicited by contending factions. In such areas, the preference
vote becomes essential to the patron-client exchange relationship.

The incidence of preference voting has long been acknowledged by
students of Italian politics as a reliable indicator of personalism, factional-
ism, and patron-client politics, and we shall shortly present additional
confirmation of this interpretation.41 In that sense, preference voting can
be taken as an indicator for the absence of a civic community. Regional
differences in the use of the preference vote have been highly stable for
decades, ranging from 17 percent in Emilia-Romagna and Lombardia to
50 percent in Campania and Calabria. Table 4.3 summarizes a composite
index of preference voting in six national elections from 1953 to 1979,
which serves as the fourth element in our evaluation of the "civic-ness" of
the Italian regions.42
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If our analysis of the motivations and political realities that underlie
referenda turnout and preference voting is correct, then the two should be
negatively correlated—one reflecting the politics of issues; the other, the
politics of patronage. Figure 4.3 shows that this is so. Citizens in some
regions turn out in large numbers to declare their views on a wide range of
public questions, but forgo the use of personalized preference votes in
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general elections. Elsewhere, citizens are enmeshed in patron-client net-
works. They typically pass up the chance to express an opinion on public
issues, since for them the ballot is essentially a token of exchange in an
immediate, highly personalized relationship of dependency.

Both groups are, in some sense, "participating in politics." It is not so
much the quantity of participation as the quality that differs between
them. The character of participation varies because the nature of politics
is quite different in the two areas. Political behavior in some regions pre-
sumes that politics is about collective deliberation on public issues. By
contrast, politics elsewhere is organized hierarchically and focused more
narrowly on personal advantage. Why these regional differences exist,
and what consequences they have for regional governance, are questions
to which we shall shortly turn.

As our image of the civic community presumes, our four indicators are
in fact highly correlated, in the sense that regions with high turnout for
referenda and low use of the personal preference ballot are virtually the
same regions with a closely woven fabric of civic associations and a high
incidence of newspaper readership. Consequently, we can conveniently
combine the four into a single Civic Community Index, as summarized
in Table 4.4. Any single indicator of "civic-ness" might be misleading,
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of course, but this composite index reflects an important and coherent
syndrome.

Figure 4.4, in turn, charts the levels of "civic-ness" of each of Italy's
twenty regions. In the most civic regions, such as Emilia-Romagna, citi-
zens are actively involved in all sorts of local associations—literary
guilds, local bands, hunting clubs, cooperatives and so on. They follow
civic affairs avidly in the local press, and they engage in politics out of
programmatic conviction. By contrast, in the least civic regions, such as
Calabria, voters are brought to the polls not by issues, but by hierarchical
patron-client networks. An absence of civic associations and a paucity of
local media in these latter regions mean that citizens there are rarely
drawn into community affairs.

Public life is very different in these two sorts of communities. When
two citizens meet on the street in a civic region, both of them are likely to
have seen a newspaper at home that day; when two people in a less civic
region meet, probably neither of them has. More than half of the citizens
in the civic regions have never cast a preference ballot in their lives; more
than half of the voters in the less civic regions say they always have.43
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Membership in sports clubs, cultural and recreational groups, community
and social action organizations, educational and youth groups, and so on
is roughly twice as common in the most civic regions as in the least civic
regions.44

Even a casual comparison of Figure 4.4 with Figure 4.1 indicates a
remarkable concordance between the performance of a regional govern-
ment and the degree to which social and political life in that region ap-
proximates the ideal of a civic community. The strength of this relation-
ship appears with stark clarity in Figure 4.5. Not only does "civic-ness"
distinguish the high performance regions in the upper right-hand quadrant
from the laggards in the lower left-hand quadrant, but even the more sub-
tle differences in performance within each quadrant are closely tied to our
measure of community life.45 In this respect, the predictive power of the
civic community is greater than the power of economic development, as
summarized in Figure 4.2. The more civic a region, the more effective its
government.

So strong is this relationship that when we take the "civic-ness" of a
region into account, the relationship we previously observed between
economic development and institutional performance entirely vanishes.46

In other words, economically advanced regions appear to have more suc-
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cessful regional governments merely because they happen to be more
civic. To be sure, the link between the civic community and economic
development is itself interesting and important, and we shall pay close
attention to that link in Chapters 5 and 6. For the moment, it is enough to
recognize that the performance of a regional government is somehow
very closely related to the civic character of social and political life within
the region. Regions with many civic associations, many newspaper read-
ers, many issue-oriented voters, and few patron-client networks seem to
nourish more effective governments. What's so special about these
communities?

SOCIAL AND POLITICAL LIFE IN THE CIVIC COMMUNITY

Life in a civic community is in many respects fundamentally distinctive.
We can deepen our understanding of the social and political implications
of "civic-ness" by drawing on our surveys of regional politicians, com-
munity leaders, and the mass public.

Consider first some independent evidence in support of our assertion
that political involvement in less civic regions is impelled and constrained
by personalistic, patron-client networks, rather than by programmatic
commitments on public issues. Our 1982 nationwide sample of commu-
nity leaders was asked whether they would describe political life in their
respective regions as relatively "programmatic" or relatively "clientel-
istic." The fraction of respondents describing politics in their region
as clientelistic ranged from 85 percent in Molise to 14 percent in Friuli-
Venezia Giulia. Figure 4.6 shows that these self-descriptions of regional
politics are very closely correlated with our Civic Community Index (par-
ticularly if one bears in mind the statistical attenuation produced by very
small samples and consequent sampling error). Regions where citizens
use personal preference votes, but do not vote in referenda, do not join
civic associations, and do not read newspapers are the same regions
whose leaders describe their regional politics as clientelistic, rather than
programmatic.

Evidence from both citizens and politicians helps us trace the incidence
of personalized patronage politics. Citizens in the less civic regions report
much more frequent personal contact with their representatives than in the
civic north.47 Moreover, these contacts involve primarily personal mat-
ters, rather than broader public issues. In our 1988 survey, 20 percent of
voters in the least civic regions acknowledged that they occasionally
"seek personal help about licenses, jobs, and so on from a politician," as
contrasted with only 5 percent of the voters in the most civic regions. This
"particularized contacting" is not predicted by the demographic character-
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istics normally associated with political participation, such as education,
social class, income, political interest, partisanship, or age, but it is much
more common in all social categories in less civic regions. This form of
participation seems to depend less on who you are than on where you
are.48

Evidence from our surveys of regional councilors is wholly consistent
with this picture. We asked each councilor how many citizens had ap-
proached him in the previous week and for what reasons. The results from
all four waves of interviews were virtually identical. Councilors in
Emilia-Romagna, the most civic of regions, reported seeing fewer than
twenty constituents in an average week, as compared with fifty-five to
sixty contacts per week for councilors in the least civic regions. (Figure
4.7 shows the results for all six regions.)

In the less civic regions, these encounters overwhelmingly involve re-
quests for jobs and patronage, whereas Emilians are more likely to be
contacted about policy or legislation. The average councilor in Puglia or
Basilicata gets roughly eight to ten requests every day for jobs and other
favors, compared to about one such request a day in Emilia-Romagna. On
the other hand, the Emilian councilor also reports about one citizen in-
quiry a day on some public issue, the sort of topic virtually never raised
with a councilor in Puglia or Basilicata. In short, citizens in civic regions
contact their representatives much less often, and when they do, they are
more likely to talk about policy than patronage.

Our exploration of the distinctive features of civic and less civic com-
munities so far has concentrated on the behavior of ordinary citizens, but
there are also revealing differences in the character of political elites in the
two types of region. Politics in less civic regions, as we have seen, is
marked by vertical relations of authority and dependency, as embodied in
patron-client networks. Politics in those regions is, in a fundamental
sense, more elitist. Authority relations in the political sphere closely mir-
ror authority relations in the wider social setting.49

It is not surprising, therefore, to discover that political leaders in the
less civic regions are drawn from a narrower slice of the social hierarchy.
Educational levels among ordinary citizens in the less civic South are
faintly lower than in the North; in 1971 only 2.6 percent of southern resi-
dents were university graduates, as contrasted to 2.9 percent of northern
residents. Among regional political elites, however, educational levels
are significantly higher in the South. All but 13 percent of the councilors
in Puglia and Basilicata have a university education, as compared to 33-
40 percent in the northern, more civic regions. In other words, the re-
gional elite in the less civic regions is drawn almost entirely from the most
privileged portion of the population, whereas a significant number of po-
litical leaders in the more civic regions come from more modest back-
grounds.50
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Political leaders in the civic regions are more enthusiastic supporters of
political equality than their counterparts in less civic regions. From our
first encounters with the newly elected regional councilors in 1970, those
in the more civic regions, such as Emilia-Romagna and Lombardia, have
been consistently more sympathetic to the idea of popular participation in
regional affairs, whereas the leaders in the less civic regions have been
more skeptical.51

In those early years, political leaders in the more civic regions lauded
the regional reform as an opportunity to enlarge grass-roots democracy in
Italy, but leaders in the less civic regions were perplexed by this populist,
"power to the people" rhetoric. As the new institution matured during the
1970s and the initial euphoria faded, regional leaders throughout Italy
who had once expressed aspirations for direct democracy became more
circumspect. Efforts to encourage greater popular involvement in the re-
gional government waned, and attention everywhere shifted instead to
administrative efficiency and effectiveness. Nevertheless, clear differ-
ences in sympathy for political equality persisted among the leaders of
different regions.

Some of these differences in outlook are captured by four "agree-dis-
agree" items that we posed to regional councilors in each of our four sur-
veys from 1970 to 1988, which we have combined into a single Index of
Support for Political Equality. Councilors who score high on this Index
are avowed egalitarians. Conversely, low scorers on the Index of Support
for Political Equality express skepticism about the wisdom of the ordinary
citizen and sometimes even have doubts about universal suffrage. They
stress the desirability of strong leadership, especially from traditional
elites.

Figure 4.8 shows the sharp differences in support for political equality
across the six regional elites, mirroring almost perfectly the "civic-ness"
of the regional community. Where associationism flourishes, where citi-
zens attend to community affairs and vote for issues, not patrons, there
too we find leaders who believe in democracy, not social and political
hierarchy.

These regional differences in authority patterns have had a powerful
and enduring impact on popular attitudes toward the very structure of
Italian government. Two striking illustrations of this fact, nearly half a
century apart, are provided by the 1946 balloting on whether to retain the
Italian monarchy and a 1991 referendum on electoral reform, a far-reach-
ing package of proposals designed to inhibit "vote-buying" and other
forms of patron-clientelism. As shown in Figures 4.9 and 4.10, the more
civic the social and political life of a region in the 1970s, the more likely
it was to have voted for the republic and against the monarchy thirty years
earlier, and the more likely it was to support egalitarian electoral reform



FIGURE  4.8

Index of Support for Political Equality

1. People should be permitted to vote even if they cannot do so
intelligently.

2. * Few people really know what is in their best interests in the long
run.

3. * Certain people are better qualified to lead this country because of
their traditions and family background.

4. * It will always be necessary to have a few strong, able individuals
who know how to take charge.

* Scoring on these items is reversed.
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more than a decade later. Citizens in the more civic regions, like their
leaders, have a pervasive distaste for hierarchical authority patterns.

In short, civics is about equality as well as engagement. It is impossible
to sort out the complex causal connections that underlie these patterns of
elite-mass linkages. It is fruitless to ask which came first—the leaders'
commitment to equality or the citizens' commitment to engagement. We
cannot say in what measure the leaders are simply responding to the com-
petence and civic enthusiasm (or lack of it) of their constituents, and in
what measure civic engagement by citizens has been influenced by the
readiness (or reluctance) of elites to tolerate equality and encourage par-
ticipation. Elite and mass attitudes are in fact two sides of a single coin,
bound together in a mutually reinforcing equilibrium.

In Chapter 5 we shall present evidence that these distinctive elite-mass
linkages have evolved over a very long time. Under these circumstances,
it would be surprising if elite and mass attitudes were not congruent. A
situation of authoritarian elites and assertive masses cannot be a stable
equilibrium, and a pattern of obeisant leaders and complaisant followers
is hardly more permanent. The more stable syndromes of elite-mass link-
ages that we have actually found deepen our understanding of the dynam-
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ics of politics in civic and less civic regions. The effectiveness of regional
government is closely tied to the degree to which authority and social
interchange in the life of the region is organized horizontally or hierarchi-
cally. Equality is an essential feature of the civic community.52

Political leaders in civic regions are also readier to compromise than
their counterparts in less civic regions. As we shall shortly see, there is no
evidence at all that politics in civic regions is any less subject to conflict
and controversy, but leaders there are readier to resolve their conflicts.
Civic regions are characterized, not by an absence of partisanship, but by
an openness of partisanship. This important contrast between civic and
less civic politics is reflected in Figure 4.11, which reports the responses
of councilors in our four surveys over two decades to the following propo-
sition: "To compromise with one's political opponents is dangerous be-
cause that normally leads to the betrayal of one's own side." Of political
leaders in the most civic region, only 19 percent agreed—less than half
the rate among politicians in the least civic regions. Politicians in civic
regions do not deny the reality of conflicting interests, but they are un-
afraid of creative compromise.53 This, too, is part of the tapestry of the
civic community that helps explain why government there works better.
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The civic community is defined operationally, in part, by the density of
local cultural and recreational associations. Excluded by that definition,
however, are three important affiliations for many Italians—unions, the
Church, and political parties. The civic context turns out to have distinc-
tive effects on membership in these three different sorts of organizations.

Unions

In many countries (particularly those with "closed shop" provisions),
union membership is essentially involuntary, and thus has little civic sig-
nificance. In Italy, however, union membership is voluntary and signifies
much more than merely holding a particular job.54 The ideological frag-
mentation of the Italian labor movement offers a wide choice of political
affiliations—Communist, Catholic, neo-Fascist, socialist, and none-of-
the-above. White collar and agricultural unions are more important in
Italy than in many other countries, expanding further the opportunities for
membership. Salvatore Coi concludes that "political motivation and ideo-
logical tradition" are more important than economic structure in determin-
ing union membership in Italy.55 As a result, union membership has
greater civic significance in Italy than it might elsewhere.

Union membership is much more common in the more civic regions. In
fact, union membership is roughly twice as high in the more civic regions,



E X P L A I N I N G P E R F O R M A N C E 107

controlling for the respondent's occupation: Among blue-collar workers,
among farmers, among professionals, among self-employed business-
men, and so on, membership in unions is consistently higher in the more
civic regions. By contrast, union membership is unrelated to education,
age, and urbanization, and the differences by social class are less than one
might expect. Union membership is almost as common among profes-
sionals and executives in civic regions as among manual workers in less
civic regions.56 The civic context is almost as important as socioecon-
omic status in accounting for union membership in Italy. In the civic re-
gions, solidarity in the workplace is part of a larger syndrome of social
solidarity.57

The Church and Religiosity

Organized religion, at least in Catholic Italy, is an alternative to the civic
community, not a part of it. Throughout Italian history, the presence of
the Papacy in Rome has had a powerful effect on the Italian Church and
its relationship with civic life. For more than thirty years after Unifica-
tion, the Papal non expedit forbade all Catholics from taking part in na-
tional political life, although after World War II the Church became a
senior partner of the Christian Democratic party. Despite the reforms of
the Second Vatican Council and the flowering of many divergent ideolog-
ical tendencies among the faithful, the Italian Church retains much of the
heritage of the Counter-Reformation, including an emphasis on the eccle-
siastical hierarchy and the traditional virtues of obedience and acceptance
of one's station in life.58 Vertical bonds of authority are more characteris-
tic of the Italian Church than horizontal bonds of fellowship.

At the regional level, all manifestations of religiosity and clericalism—
attendance at Mass, religious (as opposed to civil) marriages, rejection of
divorce, expressions of religious identity in surveys—are negatively cor-
related with civic engagement. (Figure 4.12 summarizes this pattern.) At
the individual level, too, religious sentiments and civic engagement seem
to be mutually incompatible. Of those Italians who attend Mass more than
once a week, 52 percent say they rarely read a newspaper and 51 percent
say they never discuss politics; among their avowedly irreligious com-
patriots, the equivalent figures are 13 percent and 17 percent.59 Church-
goers express greater contentment with life and with the existing political
regime than other Italians. They seem more concerned about the city of
God than the city of man.

In the first two decades after World War II, many Italians joined Catho-
lic Action, a federation of Catholic lay associations reinvigorated by the
Church as it sought to stay in tune with newly democratic Italy. The larg-
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Note: Clericalism is a composite factor-score index, based on the following eight
indicators:

Component measure Loading

Church marriage rate, 1976 0.952
Divorce rate, 1986 -0.915
Church marriage rate, 1986 0.862
Anti-Divorce Referendum, 1974 0.842
Divorce rate, 1973 -0.796
Survey: "Are you a religious person?" 0.792
Survey: "How often do you attend Church?" 0.783
Survey: "Is religion important to you?" 0.767

est mass organization in Italy at that time, Catholic Action at its peak
enrolled nearly a tenth of all Italian men, women, and children in its
network of cultural, recreational, and educational activities. This mem-
bership had a regional distribution almost the reverse of that depicted
for clericalism in Figure 4.12. Catholic Action was two or three times
stronger in the northern, civic, more association-prone regions of the
North than in the less civic areas of the Mezzogiorno. In that geographic
sense, Catholic Action represented the "civic" face of Italian Catholicism.
In the 1960s, however, with the rapid secularization of Italian society and
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turmoil within the Church following the Second Vatican Council, Catho-
lic Action collapsed catastrophically, losing two-thirds of its members in
just five years and leaving hardly a trace by the period of our study.60 In
today's Italy, as in the Italy of Machiavelli's civic humanists, the civic
community is a secular community.

Parties

Italian political parties have ably adapted to the contrasting contexts
within which they operate, uncivic as well as civic. As a result, citizens of
less civic regions are as engaged in party politics and as interested in poli-
tics as citizens of more civic regions.61 Membership in political parties is
virtually as common in the least civic regions as in the most civic. Voters
in less civic regions are as likely to feel close to a party as those in more
civic regions. They talk politics as often as citizens in civic regions, and
as we have seen, they are actually much more likely to have personal
contacts with political leaders. Citizens of the less civic regions are not
less partisan or "political."62

Party membership and political involvement, however, have a distinc-
tive meaning in the less civic regions. It was above all in the Mezzogiorno
that the "PNF" printed on party cards in the Fascist era was commonly
said to stand not for Partito Nazionale Fascista [National Fascist Party],
but per necessità familiare ["for family necessity"]. Winning favor from
the powerful remains more important in less civic regions. "Connections"
are crucial to survival here, and the connections that work best are vertical
ones of dependence and dominion rather than horizontal ones of collabo-
ration and solidarity. As Sidney Tarrow describes the impoverished, un-
civic Mezzogiorno: "Political capacity in southern Italy is highly devel-
oped. . . . [The individual] is at once both highly political and resistant to
horizontal secondary association. In this sense, all his social relations are
'political.'"63 Political parties are salient organizationally even in the less
civic regions, despite the paucity of secondary associations, because all
parties in that context have tended to become vehicles for patron-client
politics. As we observed earlier, it is not the degree of political participa-
tion that distinguishes civic from uncivic regions, but its character.

Civic Attitudes

For all their politicking, citizens of less civic regions feel exploited, alien-
ated, powerless. Figure 4.13 shows that (against a reasonably high back-
ground level of alienation among all Italians) both low education and un-
civic surroundings accentuate feelings of exploitation and powerlessness.
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Index of Powerlessness

("High" = agreement with all four of the following items)

1. Most people in positions of power try to exploit you.
2. You feel left out of what is happening around you.
3. What you think doesn't count very much.

4. The people who run the country are not really concerned
with what happens to you.

In every community, the more educated feel more efficacious, for educa-
tion represents social status, personal skills, and connections. Neverthe-
less, even these advantages cannot fully compensate for the cynicism and
alienation that pervade the less civic regions of Italy. Educated citizens in
the least civic regions feel almost as impotent as less educated citizens in
the most civic regions. Figure 4.13 also shows that community context
has an even sharper effect on efficacy among the less educated than
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among the more educated. Class differences in powerlessness are height-
ened in the less civic regions.64 We do not need to construct tortured
psychodynamic interpretations of this disaffection. By contrast with the
more egalitarian, cooperative civic community, life in a vertically struc-
tured, horizontally fractured community produces daily justification for
feelings of exploitation, dependency, and frustration, especially at the
bottom of the social ladder, but also on somewhat higher rungs.

Honesty, trust, and law-abidingness are prominent in most philosophi-
cal accounts of civic virtue. Citizens in the civic community, it is said,
deal fairly with one another and expect fair dealing in return. They expect
their government to follow high standards, and they willingly obey the
rules that they have imposed on themselves. In such a community, writes
Benjamin Barber, "Citizens do not and cannot ride for free, because they
understand that their freedom is a consequence of their participation in the
making and acting out of common decisions."65 In a less civic commu-
nity, by contrast, life is riskier, citizens are warier, and the laws, made by
higher-ups, are made to be broken.

This account of the civic community sounds noble, perhaps, but also
unrealistic and even mawkish, echoing some long-forgotten high school
civics text. Remarkably, however, evidence from the Italian regions
seems consistent with this vision. The least civic regions are the most
subject to the ancient plague of political corruption. They are the home of
the Mafia and its regional variants.66 Although "objective" measures of
political honesty are not easily available, we did ask our nationwide sam-
ple of community leaders to judge whether politics in their respective re-
gions was more honest or more corrupt than the average region. Leaders
in the less civic regions were much more likely to describe their regional
politics as corrupt than were their counterparts in more civic regions.
Analogous contrasts emerged from our 1987 and 1988 surveys of mass
publics throughout the peninsula, as illustrated in Table 4.5. Citizens in
civic regions expressed greater social trust and greater confidence in the
law-abidingness of their fellow citizens than did citizens in the least civic
regions.67 Conversely, those in the less civic regions were much more
likely to insist that the authorities should impose greater law-and-order on
their communities.68

These remarkably consistent differences go to the heart of the distinc-
tion between civic and uncivic communities. Collective life in the civic
regions is eased by the expectation that others will probably follow the
rules. Knowing that others will,  you are more likely to go along, too, thus
fulfilling  their expectations. In the less civic regions nearly everyone ex-
pects everyone else to violate the rules. It seems foolish to obey the traffic
laws or the tax code or the welfare rules, if you expect everyone else to
cheat. (The Italian term for such naive behavior is fesso, which also
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means "cuckolded.") So you cheat, too, and in the end everyone's dolor-
ous, cynical expectations are confirmed.

Lacking the confident self-discipline of the civic regions, people in less
civic regions are forced to rely on what Italians call "the forces of order,''
that is, the police. For reasons we shall explore in greater detail in Chap-
ter 6, citizens in the less civic regions have no other resort to solve the
fundamental Hobbesian dilemma of public order, for they lack the hori-
zontal bonds of collective reciprocity that work more efficiently in the
civic regions. In the absence of solidarity and self-discipline, hierarchy
and force provide the only alternative to anarchy.

In the recent philosophical debate between communitarians and liber-
als, community and liberty are often said to be inimical. No doubt this is
sometimes true, as it was once in Salem, Massachusetts. The Italian case
suggests, however, that because citizens in civic regions enjoy the bene-
fits of community, they are able to be more liberal. Ironically, it is the
amoral individualists of the less civic region who find themselves clamor-
ing for sterner law enforcement.
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Yet the vicious circle winds tighter still: In the less civic regions even
a heavy-handed government—the agent for law enforcement—is itself
enfeebled by the uncivic social context. The very character of the commu-
nity that leads citizens to demand stronger government makes it less likely
that any government can be strong, at least if it remains democratic. (This
is a reasonable interpretation, for example, of the Italian state's futile
anti-Mafia efforts in Sicily over the last half century.) In civic regions,
by contrast, light-touch government is effortlessly stronger because it
can count on more willing cooperation and self-enforcement among the
citizenry.

The evidence we have reviewed strongly suggests that public affairs are
more successfully ordered in the more civic regions. It is not surprising,
therefore, that citizens in civic regions are happier with life in general than
are their counterparts in less civic regions. In a series of nationwide sur-
veys between 1975 and 1989, roughly twenty-five thousand people were
asked whether they were "very satisfied, fairly satisfied, not very satis-
fied, or not at all satisfied with the life you lead." Figure 4.14 shows that
citizens of civic regions are much more satisfied with life. Happiness is
living in a civic community.
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At the individual level, life satisfaction is best predicted by family
income and by religious observance, but the correlation with the civic
community is virtually as strong as these personal attributes.69 Civic com-
munity is so closely correlated with both institutional performance and
regional affluence that it is statistically difficult to distinguish among
them although, of the three, civic-ness is marginally the best predictor of
life satisfaction. In any event, as we shall discuss in more detail in suc-
ceeding chapters, these three features of community life have come to
form a closely interconnected syndrome. Figure 4.14 shows that the char-
acter of one's community in this sense is as important as personal circum-
stance in producing personal happiness.

The contrast between more civic and less civic communities that
emerges from these serried rows of data is, in many respects, quite con-
sistent with the speculations of political philosophers. In one important
respect, however, our story contradicts most classical accounts. Many
theorists have associated the civic community with small, close-knit, pre-
modern societies, quite unlike our modern world—the civic community
as a world we have lost.70

Contemporary social thought has borrowed from the nineteenth-
century German sociologist Ferdinand Tönnies the distinction between
Gemeinschaft and Gesellschaft—that is, between a traditional, small-
scale, face-to-face community resting on a universal sense of solidarity
and a modern, rationalistic, impersonal society resting on self-interest.
This perspective leads readily to the view that the civic community is
an atavism destined to disappear. In its place arise large, modern agglom-
erations, technologically advanced, but dehumanizing, which induce
civic passivity and self-seeking individualism. Modernity is the enemy of
civility.

Quite the contrary, our studies suggest. The least civic areas of Italy
are precisely the traditional southern villages. The civic ethos of tradi-
tional communities must not be idealized. Life in much of traditional Italy
today is marked by hierarchy and exploitation, not by share-and-share-
alike. James Watson, a close observer of Calabria, the toe of Italy's boot
and the least civic of all twenty regions, stresses the lack of civic trust and
associations:

The first quality that strikes an observer in Calabria is diffidence; not just
diffidence towards the outsider but also within the community, even in small
villages. Trust is not a commodity in great supply. . . . Historically, civil
society has been almost totally lacking in associations apart from the occa-
sional village or town social club (Circolo della Caccia, dei Nobili etc.).71

Conversely, at the top of the civic scale Emilia-Romagna is far from a
traditional "community" in the classic sense—an intimate village as ideal-
ized in our folk memory. On the contrary, Emilia-Romagna is among the
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most modern, bustling, affluent, technologically advanced societies on
the face of the earth. It is, however, the site of an unusual concentration
of overlapping networks of social solidarity, peopled by citizens with an
unusually well developed public spirit—a web of civic communities.
Emilia-Romagna is not populated by angels, but within its borders (and
those of neighboring regions in north-central Italy) collective action of all
sorts, including government, is facilitated by norms and networks of civic
engagement. As we shall see in Chapter 5, these norms and networks
have vital roots in deep regional traditions, but it would be nonsense to
classify Emilia-Romagna as a "traditional" society. The most civic re-
gions of Italy—the communities where citizens feel empowered to engage
in collective deliberation about public choices and where those choices
are translated most fully into effective public policies—include some of
the most modern towns and cities of the peninsula. Modernization need
not signal the demise of the civic community.

We can summarize our discoveries so far in this chapter rather simply.
Some regions of Italy have many choral societies and soccer teams and
bird-watching clubs and Rotary clubs. Most citizens in those regions read
eagerly about community affairs in the daily press. They are engaged by
public issues, but not by personalistic or patron-client politics. Inhabi-
tants trust one another to act fairly and to obey the law. Leaders in these
regions are relatively honest. They believe in popular government, and
they are predisposed to compromise with their political adversaries. Both
citizens and leaders here find equality congenial. Social and political net-
works are organized horizontally, not hierarchically. The community val-
ues solidarity, civic engagement, cooperation, and honesty. Government
works.72 Small wonder that people in these regions are content!

At the other pole are the "uncivic" regions, aptly characterized by the
French term incivisme.73 Public life in these regions is organized hier-
archically, rather than horizontally. The very concept of "citizen" here is
stunted. From the point of view of the individual inhabitant, public affairs
is the business of somebody else—i notabili, "the bosses," "the politi-
cians"—but not me. Few people aspire to partake in deliberations about
the commonweal, and few such opportunities present themselves. Politi-
cal participation is triggered by personal dependency or private greed, not
by collective purpose. Engagement in social and cultural associations is
meager. Private piety stands in for public purpose. Corruption is widely
regarded as the norm, even by politicians themselves, and they are cynical
about democratic principles. "Compromise" has only negative overtones.
Laws (almost everyone agrees) are made to be broken, but fearing others'
lawlessness, people demand sterner discipline. Trapped in these inter-
locking vicious circles, nearly everyone feels powerless, exploited, and
unhappy. All things considered, it is hardly surprising that representative
government here is less effective than in more civic communities.
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This discovery poses two new and important questions: How did the
civic regions get that way? and How do norms and networks of civic en-
gagement undergird good government? We shall address those questions
in the two chapters that follow, but first a few words about other potential
explanations for the success and failure of the regional governments.

OTHER EXPLANATIONS FOR
INSTITUTIONAL SUCCESS?

Social disharmony and political conflict are often thought inimical to ef-
fective governance. Consensus is said to be a prerequisite for stable de-
mocracy. This view has a distinguished lineage. Cicero wrote that "the
commonwealth, then, is the people's affair; and the people is not every
group of men, associated in any manner, but is the coming together of a
considerable number of men who are united by a common agreement
about law and rights and by the desire to participate in mutual advan-
tages."74 Shaken by the specter of social conflict in revolutionary France,
Edmund Burke suggested that the well ordered society must be consid-
ered a partnership, "a partnership in all science, a partnership in all art, a
partnership in every virtue, and in all perfection."75

This viewpoint has commanded many distinguished advocates among
twentieth-century social scientists as well. Gabriel Almond praised the
"homogeneous" political culture of "Anglo-American" political systems
and described the fragmented "Continental" type of political system as
"associated with immobilism" and ever threatened by "Caesaristic break-
through."76 Giovanni Sartori argued that ideological polarization and
fragmentation are characteristic of ineffective, "breakdown-prone" de-
mocracies.77 The greater the cleavages in a society or polity, the more
difficult it will be to compose a stable government resting on the consent
of the governed. The greater the disagreement on issues of substance, the
less likely that any coherent program will be pursued: "If everyone had
the same political preferences, the task of making policy would be much
easier."78

This presumed association between social cohesion, political harmony,
and good government appears, often implicitly, in many accounts of the
civic community:

For Rousseau and for classical republicans generally, [patriotic feeling and
political participation] rested and could only rest on social, religious, and
cultural unity. They were the political expressions of a homogeneous people.
One might say that, for them, citizenship was only possible where it was least
necessary, where politics was nothing more than the extension into the public
arena of a common life that began and was sustained outside.79
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Such sentiments suggested for our research a variety of hypotheses about
how social unity and political consensus might be linked to institutional
performance. Sad to say, our expectations were thoroughly confounded.
The success or failure of Italy's regional governments was wholly uncor-
related with virtually all measures of political fragmentation, ideological
polarization, and social conflict:

• We examined the ideological polarization of the party system—measured
both by party strength and by the views of regional leaders—suspecting
that the greater the gulf between left and right, and the more powerful the
voices of extremism, the more difficult it might be to compose an effective
government.

• We examined the distribution of voters' views on key social and economic
issues, presuming that the weaker the consensus on important policy mat-
ters, the more difficult government leaders might find it to forge a coherent
strategy.

• We examined the fragmentation of the regional party system, believing
that a multiplicity of small, fractious parties might impede government
stability.

• We examined data on economic conflicts, such as strike rates, expecting
that social tensions might thwart government effectiveness.

• We examined the geographic disparities in economic development and de-
mography within each region, thinking that extremes of modernity and
backwardness, or tensions between a large metropolis and surrounding
rural areas, might make governing more difficult.

• We asked community leaders to rate their regions from "conflictful" to
"consensual," and we matched their reports against our measures of institu-
tional performance, presuming that where conflicts were salient, coopera-
tion for common purposes would be arduous and governance might suffer.

None of these investigations, however, offered the slightest sustenance
for the theory that social and political strife is incompatible with good
government. We observed regions of high performance and low conflict,
such as Veneto, but we also found successful, conflictful regions, such as
Piedmont. We observed unsuccessful, conflict-ridden regions, such as
Campania, but we also discovered consensual regions whose govern-
ments have performed below the national average, such as Basilicata.

Implicit in these conclusions is also the fact that we found no correla-
tion between conflict and the civic community. The civic community is by
no means harmonious and distinctively strife-free. Benjamin Barber's vi-
sion of "strong democracy" captures the character of the civic community
as it emerges from our Italian explorations:

Strong democracy rests on the idea of a self-governing community of citizens
who are united less by homogeneous interests than by civic education and
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who are made capable of common purpose and mutual action by virtue of
their civic attitudes and participatory institutions rather than their altruism or
their good nature. Strong democracy is consonant with—indeed it depends
upon—the politics of conflict, the sociology of pluralism, and the separation
of private and public realms of action.80

Several other possible explanations for institutional performance also
failed to pass muster when confronted with evidence from the Italian re-
gional experiment:

• Social stability has sometimes been associated with effective gover-
nance. Rapid social change, it has been argued, increases social strain,
dissolves social solidarity, and disrupts existing norms and organizations
that buttress government. Our preliminary analysis of regional perfor-
mance through 1976 had found tentative evidence that demographic insta-
bility and social change inhibited performance,81 but this relationship dis-
appeared in our subsequent, fuller analysis of performance and social
change.

• Education is one of the most powerful influences on political behavior al-
most everywhere, including Italy. Nevertheless, contemporary educa-
tional levels do not explain differences in performance among the Italian
regions. The correlation between institutional performance and the fraction
of the regional population who attended school beyond the minimum
school-leaving age of fourteen is insignificant. Emilia-Romagna, the high-
est-performing, most civic region, and Calabria, the lowest-performing,
least civic region, have virtually identical scores on this measure of educa-
tional attainment (46 percent vs. 45 percent).82 Historically, education may
have played an important role in strengthening the foundations for the civic
community, but it seems to have no direct influence on government perfor-
mance today.

• Urbanism might be thought relevant, in some form, to institutional perfor-
mance. One version of this hypothesis recalls Marx's epithet about the
idiocy of rural life and suggests that successful institutions might be posi-
tively associated with urbanization. An alternative folk theory, already al-
luded to, sees civic virtue in traditional villages and vice in the city. This
theory implies that institutional performance should be lower in more
urban regions. A more subtle theory would tie institutional performance
(and perhaps the civic community) specifically to medium-sized cities,
spared the anonymity of the modern metropolis, as well as the isolation of
the countryside. In fact, however, we found no association of any sort
between city size or population density and the success or failure of the
regional governments.83

• Personnel stability marks the high-performance institution, according to
some theories of institutionalization. Low turnover signifies that the mem-
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bers are committed to the institution and its success. Personnel stability
also ensures a supply of experienced policymakers. High personnel turn-
over, especially in the early years of an institution, is said to engender
precarious transitions.84 After examining detailed records for our six se-
lected regions, however, we found no positive correlation between institu-
tional success and personnel stability in either the regional council or the
cabinet. The two regional councils with the lowest mean tenure over the
entire 1970-1988 period were Emilia-Romagna and Veneto, which
achieved virtually the highest ratings on our evaluation of institutional per-
formance. "Fresh" leadership may be as important as "seasoned" leader-
ship in explaining which institutions succeed.

•  The Italian Communist party (PCI) has sometimes been given credit for the
strong performance of certain regions. Certainly in a descriptive sense, our
evidence is consistent with the judgment, widely held across party lines in
Italy, that Communist regions are better governed than most others. Some-
times this is attributed to a rational, competitive calculation on the part of
the PCI that it could best establish its credentials as a national party of
government by showing how well it could rule regionally and locally. A
more cynical alternative sometimes offered is that the PCI has, despite
itself, been spared the corrupting effects of national power. Communists
themselves attribute their "businesslike" successes to a systematic effort to
recruit competent cadres or even to superior morality. Each of these inter-
pretations contains a grain of truth, although we are most attracted 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 in unusually civic regions. "Communist regional governments were
more successful [we argued] because they tilled more fertile soil, not be-
cause of their techniques of plowing. It is not who they were, but where
they were, that counted."85 Our subsequent analysis, however, suggests
that this might not be the whole story.
After 1975, Communists joined ruling coalitions in several regions less
favored by civic tradition, and performance in those regions tended in fact
to improve. By the time of our later, fuller evaluation of institutional
performance, the correlation between PCI power and institutional perfor-
mance was not entirely attributable to covariance with the civic commu-
nity.86 On the other hand, during the period of our research, the Commu-
nists remained in opposition in virtually all those regions, mainly in the
South, where the civic and economic conditions are most detrimental to
effective governance. Only when the PCI (now re-baptized the "Demo-
cratic Party of the Left") gains power in adverse circumstances of that sort
will it be possible finally to evaluate the claim that party control makes a
difference for good government.87
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With the possible, partial exception of PCI rule, none of these supple-
mentary explanations adds anything at all to our understanding of why
some governments work and others do not. The evidence reviewed in this
chapter is unambiguous: Civic context matters for the way institutions
work. By far the most important factor in explaining good government is
the degree to which social and political life in a region approximates the
ideal of the civic community. Civic regions are distinctive in many re-
spects. The next question is this: Why are some regions more civic than
others?
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Tracing the Roots of the Civic Community

OUR I N Q U I R Y into the performance of Italian regional governments in the
1970s and 1980s has pinpointed the unique character of civic life in some
regions. Following that thread now draws us deep into the contrasting
pasts of Italy's regions. Our story begins with a momentous time of transi-
tion on the Italian peninsula nearly a thousand years ago, as Italians were
emerging from that obscure era justly termed the Dark Ages. Early medi-
eval Italy, when our story opens, was closer to ancient Rome than to our
own times, not only chronologically but also in everyday ways of life.
Nevertheless, social patterns plainly traceable from early medieval Italy
to today turn out to be decisive in explaining why, on the verge of the
twenty-first century, some communities are better able than others to
manage collective life and sustain effective institutions.1

THE CIVIC LE GACIES OF MEDIEVAL ITALY

Although the regional governments were established in 1970 against the
backdrop of a national administration that had been highly centralized for
a hundred years, the regions themselves had far deeper historical roots.
For a millennium and a half, from the fall of Rome until the middle of the
nineteenth century, Italy was, in the dismissive words of the Austrian
statesman Metternich, merely "a geographical expression," a congeries of
many small city-states and semi-colonial dominions of foreign empires.
In a world of modernizing European nation states, this fragmentation con-
demned Italians to economic backwardness and political marginality.

It had not always been so. In the medieval period, Italians had created
political structures more advanced than any other in Christendom. In-
deed, two strikingly distinctive political regimes, both innovative and
both destined to have far-reaching social, economic, and political conse-
quences, appeared around 1100 in separate parts of the peninsula:

Throughout the peninsula during the eleventh century, the time-honoured
imperial system of government—Byzantine in the south, German in the
north—passed through a time of strain and weakness, ending in virtual col-
lapse, which handed the initiative to local forces. In the south the breakdown
of the central government was relatively short-lived and a powerful Norman
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kingdom built upon Byzantine and Arab foundations emerged; in the north,
on the other hand, the attempts to revive imperial power all ended in failure
and local particularism triumphed all but completely. It was in this region,
stretching from Rome to the Alps, that the characteristic Italian society of the
Middle Ages was free to evolve most fully; here the communes became in
effect city-states, so that the area may be conveniently described as commu-
nal Italy.2

The new regime in the South, founded by Norman mercenaries from
northern Europe and centered in Sicily, was singularly advanced, both
administratively and economically. 'The great Norman ruler, Roger II,
who united Sicily, Apulia, and Calabria in 1130, retained the institutions
of his Byzantine and Muslim predecessors, particularly their efficient sys-
tem of taxation."3 After a period of turbulence, his successor Frederick II
re-established his dominion over all Italy south of the emerging Papal
States and imposed an enlightened and widely admired "blend of Greek
bureaucracy and Norman feudalism, but more fully integrated into a
united state than it had been under his predecessors."4 In 1231 Frederick
issued a new constitution, which included the first codification of admin-
istrative law in Europe in seven centuries and foreshadowed many of the
principles of the centralized, autocratic state that would later spread
across the continent. Frederick's Constitutiones represented the monar-
chy's assertion of a monopoly over the provision of justice and public
order, as well as an emphatic endorsement of the privileges of the feudal
nobility.5 In a Hobbesian world of widespread violence and anarchy, as
afflicted all of Europe in the early Middle Ages, the imposition of social
order was the supreme issue of governance.

Quite remarkably for the times, the Norman kingdom practiced reli-
gious toleration and gave freedom of worship to Moslems and Jews. Nor-
man kings patronized an extraordinary flowering of Greek, Arabic, Jew-
ish, Latin, and Italian vernacular arts, architecture, and learning so
renowned that from Roger II to Frederick II the court was sometimes
termed "a republic of scholars." In 1224 Frederick founded at Naples the
first state university in Europe, where candidates were trained for the civil
service he had elaborated, building on the foundations laid by Roger in
the previous century. "At its zenith Norman Sicily had possessed the most
highly developed bureaucracy of any western kingdom."6

Economically, the kingdom boasted several flourishing commercial
towns, including Palermo, Amalfi, and Naples, Messina, Bari, and
Salerno. Frederick enlarged their harbors and established a navy and mer-
chant fleet, although (true to his autocratic mission) he insisted on state
monopolies of much of the kingdom's commerce, a policy which would
not serve the realm well in the future. A bold soldier-diplomat, a talented
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ornithologist, a gifted poet, as well as a creative ruler, Frederick was re-
garded by his contemporaries as stupor mundi, "the wonder of the
world."7 "By the end of the 12th century, Sicily, with its control of the
Mediterranean sea routes, was the richest, most advanced, and highly
organized State in Europe."8

In its social and political arrangements, however, the South was, and
would remain, strictly autocratic, a pattern of authority that was re-
inforced by Frederick's reforms. His Constitutiones reaffirmed the full
feudal rights of the barons and declared it "sacrilege" to question the
ruler's decisions. "In their comprehensiveness and detail, and above all in
their concept of royal authority, Frederick's laws illustrate the singularity
of Sicily in western Europe. The regnum was held by the Emperor from
God himself."9 Like his great predecessor Roger II, Frederick had a mys-
tical, semidivine conception of the monarch's role, and his rule rested on
awe, coupled with terror and occasional cruelty. When he launched a mil-
itary campaign against the northern communes, it was, he said, to teach
a lesson to those who "preferred the luxury of a certain imprecise freedom
to stable peace."10

Southern towns showed some signs of desire for self-government, but
they were soon incorporated within the Norman kingdom and subjugated
by a network of central and local officials responsible only to the king.
Although the barons, like the townsmen, were controlled by the royal
administration, the barons provided the military strength that lay at the
core of the regime. Historians debate whether the kingdom is best labelled
"feudal," "bureaucratic," or "absolutist," but the best judgment is that it
had strong elements of all three. In any event, any glimmerings of com-
munal autonomy were extinguished as soon as they appeared. The civic
life of artisans and merchants was regulated from the center and from
above, not (as in the North) from within. As Denis Mack Smith concludes,

Sicily was still a fairly rich country where one might have expected a vigor-
ous town life, but in fact she never knew anything like the independent com-
munes which existed in northern Italy; and although this may reflect a simple
lack of civic enterprise, it also derived from the fact that the Norman monar-
chy was too authoritarian and too strong to need to encourage the cities
against the baronage. . . . Frederick tied the cities to the state, even though
this may have seemed to sacrifice economics to politics. Sicilian history had
taught him that prosperity came from a strong kingship, and up to a point he
was right: only later events were to show that economic development was
arrested in Sicily just when the free maritime communities elsewhere in Italy
were becoming adventurous and rich.11

As royal power began to fade after Frederick's death, the southern barons
gained power and autonomy, but southern towns and cities did not. As the
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centuries passed, the steep social hierarchy came to be ever more domi-
nated by a landed aristocracy endowed with feudal powers, while at the
bottom masses of peasants struggled wretchedly close to the limits of
physical survival. Between these two social formations cowered a small,
largely impotent middle class of administrators and professionals. Al-
though southern Italy in the next seven centuries was to be the subject of
much bitter contention between various foreign dynasties (especially
Spain and France), this hierarchic structure would endure essentially un-
changed. The regime remained a feudal monarchy, no matter how en-
lightened its incumbent, and among Frederick II's successors, enlighten-
ment would turn out to be much rarer than rapacity.

Meanwhile, in the towns of northern and central Italy—"oases amidst
the feudal forest"12—by contrast, an unprecedented form of self-govern-
ment was emerging. This communal republicanism gradually came to
constitute the major alternative to the manor-based, lord-and-serf feudal-
ism of the rest of medieval Europe. Of this part of Italy, the eminent
historian Frederic Lane has written, "From the twelfth to the sixteenth
century the feature which most distinguished Italian society from that in
other regions in Europe was the extent to which men were able to take part
in determining, largely by persuasion, the laws and decisions governing
their lives."13

Like the autocratic regime of Frederick II, the new republican regime
was a response to the violence and anarchy endemic in medieval Europe,
for savage vendettas among aristocratic clans had laid waste to the towns
and countryside in the North as in the South. The solution invented in the
North, however, was quite different, relying less on vertical hierarchy
and more on horizontal collaboration. The communes sprang originally
from voluntary associations, formed when groups of neighbors swore
personal oaths to render one another mutual assistance, to provide for
common defense and economic cooperation. "While it would be going
too far to describe the early communes as private associations, for they
must have been involved in public order from the start, it remains true that
they were primarily concerned with the protection of their members and
their common interests, and they had no organic connection with the pub-
lic institutions of the old regime."14 By the twelfth century communes had
been established in Florence, Venice, Bologna, Genoa, Milan, and virtu-
ally all the other major towns of northern and central Italy, rooted histori-
cally in these primordial social contracts.

The emerging communes were not democratic in our modern sense, for
only a minority of the population were full members.15 Indeed, one dis-
tinctive feature of the republican synthesis was the absorption of the rural
nobility into the urban patriciate to form a new kind of social elite. How-
ever, the extent of popular participation in government affairs was ex-
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traordinary by any standard: Daniel Waley describes the communes as
"the paradise of the committee-man" and reports that Siena, a town with
roughly 5000 adult males, had 860 part-time city posts, while in larger
towns the city council might have several thousand members, many of
them active participants in the deliberations.16 In this context, "the suc-
cess of communal republicanism depended on the readiness of its leaders
to share power with others as equals."17 The executive leaders of the com-
mune were elected according to procedures that varied from town to
town.18 Those who governed the communal republics acknowledged le-
gitimate limits on their rule. "Elaborate legal codes were promulgated to
confine the violence of the overmighty."19 In this sense, the structure of
authority in the communal republics was fundamentally more liberal and
egalitarian than in contemporary regimes elsewhere in Europe, including,
of course, the South of Italy itself.

As communal life progressed, guilds were formed by craftsmen and
tradesmen to provide self-help and mutual assistance, for social as well as
for strictly occupational purposes.20 "The oldest guild-statute is that of
Verona, dating from 1303, but evidently copied from some much older
statute. 'Fraternal assistance in necessity of whatever kind,' 'hospitality
towards strangers, when passing through the town' . . . and 'obligation
of offering comfort in the case of debility' are among the obligations of
the members."21 "Violation of statutes was met by boycott and social
ostracism."22

Soon these groups, along with other townsmen, began to press for
broader political reform, "some system of representation and control
which would secure order: 'the tranquil and peaceful state of the city'."23

During the first half of the thirteenth century the guilds became the backbone
of radical political movements which sought the distribution of power within
the communes on a wider basis than before. . . . [T]hey appropriated the old
name of popolo ["the people"] with its powerful democratic overtones. By
1250 the popolo had secured a dominant position in the constitutions of the
major communes.24

Thus, at the very moment when Frederick II was strengthening feudal
authority in the South, political power in the North had begun to diffuse
well beyond the traditional elite. For example, "Modena's town council
already in 1220 had many artisans and shopkeepers, including fish-
mongers and clothes-repairers or rag merchants . . . , as well as the al-
ways numerous smiths."25 The practices of civic republicanism provided
a breadth of popular involvement in public decision making without par-
allel in the medieval world.

These political changes were part of "the burgeoning of associative life
with the rise of communes, guilds, business partnerships, . . . new forms
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of solidarity [that] expressed a more vivid sense of equality."26 Beyond
the guilds, local organizations, such as vicinanze (neighborhood associa-
tions), the populus (parish organizations that administered the goods of
the local church and elected its priest), confraternities (religious societies
for mutual assistance), politico-religious parties bound together by sol-
emn oath-takings, and consorterie ("tower societies") formed to provide
mutual security, were dominant in local affairs.27

The oaths of mutual assistance sworn by members of these associations
in all sectors of society sounded remarkably like that of the Veronese
guild we cited earlier. In 1196 members of a consorteria of Bolognese
magnates swore "to help each other without fraud and in good faith . . .
with our tower and common house and swear that none of us will act
against the others directly or through a third party." The statutes of the
Spade ["Sword"] compagnia (1285), one of many voluntary associations
in the neighborhoods of Bologna, recorded that its members "should
maintain and defend each other against all men, within the commune and
outside it." In each case, these broad commitments were followed by
elaborate descriptions of the procedures of the association, including the
practical assistance to be provided to members, such as legal aid, as well
as procedures for resolving disputes among members.28 "The inevitable
conflicts generated within and between these more complex communities
called for skilled advocates, mediators and statesmen, and even for a re-
newed civic morality to prevent the new society from tearing itself apart
in internecine strife."29 This rich network of associational life and the new
mores of the republics gave the medieval Italian commune a unique char-
acter precisely analogous to what (in the previous chapter) we termed a
"civic community."

Public administration in the communal republics was professionalized.
A corps of experts in municipal government developed remarkably ad-
vanced systems of public finance (including a market in negotiable long-
term public securities), land reclamation, commercial law, accounting,
zoning, public hygiene, economic development, public education, polic-
ing, and government by committee, often sharing ideas with colleagues in
neighboring cities. Bologna, with its renowned school of law, played the
role of "capital of communal Italy, with an informal pre-eminence based
not on force or wealth, but on intellectual leadership,"30 The figure of the
podestà, an itinerant, professionally trained jurist-administrator elected
for a limited term, came to play a key part in communal affairs.31

Covenants and contracts were central to all aspects of life in the repub-
lics, and the ranks of notaries, lawyers, and judges burgeoned to record,
interpret, and enforce these agreements. Bologna, a town of roughly
50,000 inhabitants, is estimated to have had 2000 professional notaries!32

Such figures could, of course, be seen as an index of the contentiousness
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of the republics, but more fundamentally, they signify an unusual confi-
dence in written agreements, in negotiation, and in the law. Nothing sig-
nals more clearly the unique contribution of the communal republics than
this: At a time when force and family were the only solutions to dilemmas
of collective action elsewhere in Europe, citizens of the Italian city-states
had devised a new way of organizing collective life.

Ecclesiastical authority in the communal republics was minimal, not
because religiosity was replaced by secularism, but because Church hier-
archy was supplanted by lay associations:

Without attacking the theoretical supremacy of the pope, townsmen tended to
regard the church, like their secular governments, as for all practical pur-
poses a local affair. . . . They saw priests not as superior to other men but as
primarily the servants of the communities whose spiritual needs they were
supposed to meet. . . . This should not be taken, however, as a sign of any
decline in religious fervour. The 14th and 15th centuries were, in fact, a
peculiarly devout age in the history of Italy, but Italian devotion now took on
a special quality. It found expression in spontaneous and local confraternities
of laymen for the purposes of performing pious works and devotional exer-
cises together.33

One result of all these developments was a powerful and unparalleled
degree of civic commitment:

Along the banks of the Arno and near the Po, in the Veneto as in Liguria,
citizens had a first and fervent allegiance to their own cities, to the local
shaping of their own political destinies, and this feeling survived the Renais-
sance. . . . From the day of the commune's emergence, men had found order
and protection by grouping together. As the commune had expanded, the life
of urban residents came to turn more and more around the decisions and
fortified buildings of local government. The feeling that men had their earthly
and family fortunes tied to the fortunes of the commune became such as to
arouse the most intense loves and hatreds.34

Intimately associated with the expansion of civic republicanism was a
rapid growth in commerce. As civil order was established, bold and ambi-
tious merchants expanded their trading networks, first in the regions
around each city-state and then gradually to the farthest reaches of the
known world. 'These merchants, masters of the commerce of the world,
founders of European capitalism, extended their empire of trade from
China to Greenland."35 For markets of this complexity to evolve, closely
integrated communities of traders were crucial, able to sustain legal or
quasi-legal institutions to settle disputes, exchange information, and
share risks.36 The prosperity produced by trade helped in turn to shape and
sustain the civic institutions of the republics. "Of the ten 'Major Arts' (or
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guilds) which largely took over the government of Florence in the thir-
teenth century, seven were in export trades."37

Mercantile development was vital for the economies of the republics.
Its fundamental institutions—markets, money, and law—represented a
revival of practices that had been relatively well developed in the classical
world. Another economic institution hardly less fundamental than these
was, however, quite novel: Credit was invented in the medieval Italian
republics.38 At the same time that the Norman kingdom in the Mezzo-
giorno was enjoying a new prosperity based on social and political hier-
archy, the civic republicanism of the northern cities laid the foundations
for one of the great economic revolutions in world history, comparable
(according to some historians) only to the Neolithic emergence of perma-
nent settlements and the later industrial revolution.

"At the heart of this transformation was an exponential increase in
credit."39 Earlier epochs, no matter how grand or how mean, had had only
the most rudimentary mechanisms for linking savings and investment,
and hence their prospects for economic development were limited. With-
out credit, individual families might accumulate great fortunes, or the
state might enforce savings through taxation and invest in massive public
works, like the pyramids or the Parthenon, but until some means of effi-
cient intermediation between individual savers and independent investors
could be devised, the immense power of private capital accumulation
could not be harnessed to economic growth. For this momentous social
invention to succeed, the unique context provided by the communal re-
publics proved crucial.

Unlike the wealth of the Sicilian kingdom, based on land, the growing
prosperity of the northern Italian city-states was rooted in finance and
commerce.40 Banking and long-distance trade depended on credit, and
credit, if it were to be provided efficiently, required mutual trust and con-
fidence that contracts and the laws governing them would be impartially
enforced. (Etymologically, "credit" derives from credere, "to believe.")
For reasons we shall explore more fully in the next chapter, the institu-
tions of civic republicanism, the networks of associations, and the exten-
sion of solidarity beyond the bonds of kinship that had emerged in the
northern communes were crucial for this trust and confidence to flourish.

In this rich civic soil sprouted numerous innovations in business prac-
tice, which helped generate the affluence, public and private, of Renais-
sance Florence and her neighbors:

The extension of credit and the increased use of the contract were prominent
features of the takeoff in the towns of north and central Italy in the eleventh
and twelfth centuries. In Genoa, Pisa, Venice, and a bit later in Florence,
new legal strategies for raising capital and creating partnerships were coming
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into vogue. Not surprisingly, the bonds of partnership were grafted onto fam-
ily ties. . . . By the twelfth century, however, more flexible contractual ar-
rangements were being entered into and the contributions of outsiders wel-
comed. These changes were manifested in the rise of the compagnia, the
commenda [long-distance shipping enterprises], deposit banking, fiduciary
money, and letters of credit. In the new practices and organization of busi-
ness activity, risks were minimized, whereas opportunities for cooperation
and profit were enhanced. . . . We can discern a measure of this expanded
trust in the decline of interest rates and the rise of deposit and transfer bank-
ing. A collaborative attitude between borrower and lender was becoming
pervasive in the cities of north and central Italy."41

Through these and other mechanisms, even small savers were enabled
to invest in larger commercial enterprises:

The basic fact in the economic history of Europe from the eleventh century
onward was that savings were activated for productive purposes to a degree
inconceivable in previous centuries. . . . It was the widespread sense of hon-
esty, strengthened by the sense of belonging to an integrated community,
quite apart from definite legal obligations, which made possible the partici-
pation of all kinds of people with their savings in the productive process.42

In sum, in the communal republics of northern medieval Italy, vast
improvements in economic life, as well as in governmental performance,
were made possible by the norms and networks of civic engagement. Rev-
olutionary changes in the fundamental institutions of politics and econom-
ics arose out of this unique social context, with its horizontal ties of col-
laboration and civic solidarity, and in turn, those political and economic
advances reinforced the civic community.

We must not exaggerate the egalitarianism of the communes nor their
success in resolving social conflict and controlling violence. Perhaps as
many as half of the population were indigent slum-dwellers.43 Through-
out the period the nobility remained an important part of society, even
though they were increasingly integrated within, and subordinated to, the
life of the republics. Oligarchic families played an essential role in the life
of republics like Venice and Florence, even though their power was less
untrammeled than in the South. The nobility kept retinues of clients
around them. Factionalism was rife. Clan vendettas and violence (includ-
ing a kind of low-level guerilla warfare) never disappeared from public
life. The battle towers and fortified palaces that still adorn Bologna and
Florence recall both the social inequalities and the pervasive insecurity
that characterized even the most successful of communes.

Nevertheless, social mobility within the republics was higher than any-
where else in Europe at the time. Moreover, the role of collective solidar-
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ity in maintaining the civic order marked the northern cities as sui generis.
One anonymous chronicler in 1291, for instance, reported laconically,
"There was a certain disturbance in Parma, and so four trades, that is, the
butchers, the smiths, the shoemakers, and furriers, together with the
judges and notaries and the other trades of the city, took oath together to
maintain themselves, and having made certain provisions, all disturbance
immediately stopped.''44

Thus, by the beginning of the fourteenth century, Italy had produced,
not one, but two innovative patterns of governance with their associated
social and cultural features—the celebrated Norman feudal autocracy of
the South and the fertile communal republicanism of the North. 'The Ital-
ians were the pacesetters in the art of government, and the Italian states
generally developed a greater bureaucratic power to intervene in the lives
of their citizens, for good or ill, than was to be found in the other states of
the time."45 In economic and social life, as well as in politics, both the
monarchy and the republics had surmounted the dilemmas of collective
action and the problems of collective life that still stifled progress else-
where in Europe. Italy's leading role in Europe could be measured not just
politically and economically and artistically, but also demographically:
Palermo in the South and Venice and Florence in the North, each with
populations over 100,000, were the three largest cities of Europe.46

But the systems that had been invented in the North and in the South
were quite different, both in their structure and in their consequences.
"Two different societies and ways of life here faced other," concludes the
historian John Larner.47 In the North, feudal bonds of personal depen-
dence were weakened; in the South, they were strengthened. In the North,
the people were citizens; in the South, they were subjects. Legitimate
authority in the North was "only delegated [by the community] to public
officials, who remain responsible to those with whose affairs they are
entrusted."48 Legitimate authority in the South was monopolized by the
king, who (though he might delegate administrative tasks to officials and
might confirm the nobles in their privileges) was responsible only to God.
In the North, while religious sentiments remained profound, the Church
was only one civil institution among many; in the South, the Church was
a powerful and wealthy proprietor in the feudal order.49 In the North the
crucial social, political, and even religious allegiances and alignments
were horizontal, while those in the South were vertical. Collaboration,
mutual assistance, civic obligation, and even trust—not universal, of
course, but extending further beyond the limits of kinship than anywhere
else in Europe in this era—were the distinguishing features in the North.
The chief virtue in the South, by contrast, was the imposition of hierarchy
and order on latent anarchy.
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The pre-eminent social issue of the Middle Ages, the sine qua non for
all progress, was public order. Theft and plunder were common. Protec-
tion and refuge might be provided, as in the Norman kingdom, by an
autocratic sovereign or the strongest local baron. Or security could be
sought instead through interweaving pacts of mutual assistance among
rough equals, the more complex strategy followed in the communal re-
publics. As compared to the rest of Christendom, both regimes produced
prosperity and efficient government, but the limits of the southern, hier-
archic solution to the dilemmas of collective action were already becom-
ing manifest by the thirteenth century. Whereas a hundred years earlier
the South generally had been reckoned no less advanced than the North,
the communal republics were now pulling rapidly ahead, and the North's
lead would continue to widen for the next several centuries. Gradually the
full consequences of the differences in community life and social struc-
ture between feudal and republican Italies were becoming manifest.

In the feudal world, a vertical arrangement typically prevailed, where rela-
tions between men were dictated by the concepts of fief and service; investi-
ture and homage; lord, vassal, and serf. In the cities, a horizontal arrange-
ment emerged, characterized by cooperation among equals. The gild; the
confraternity; the university; and above all of them, that gild of gilds, the
sworn union among all the burghers, the Commune, were institutions created
by the new outlook and which reflected the new ideals.50

During the fourteenth century, factionalism and famine, the Black
Death and the Hundred Years War began to undermine the spirit of the
civic community and the stability of republican government. The devasta-
tion of the Black Death was extraordinary: More than one third of the
entire population of Italy—and probably more than half of the urban pop-
ulation—perished during the savage summer of 1348, and this was fol-
lowed by recurrent epidemics that severely depressed economic activity
for more than a century. Nor was political leadership in the communal
republics spared: of the Council of Seven elected in Orvieto at the end of
June, 1348, six were dead by August—a decimation that was by no means
unique. The cathedral of Siena, only half-finished when the plague
struck, remained so—mute evidence of how thoroughly the Black Plague
sapped civic energies and shattered civic life.51

Moreover, the clamor of clashes among broader religious and military
forces beyond the city walls echoed increasingly within the republics
themselves. "The history of the communes could hardly be other than
tumultuous, for they were trying to practice government on conciliar
principles in a society which remained intensely hierarchical."52 Nearly
everywhere, Guelphs, Ghibellines, and a hundred other clans struggled in
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constant intrigue and often bloody strife. Relying on mercenary armies,
individual despots [signori] and their families gained political domi-
nance. These new tyrannies were "very long lasting, the medieval signo-
ria evolving imperceptibly into the renaissance principate."53

By the beginning of the fourteenth century, more than two hundred
years after they had been founded, republican communal governments
had begun to succumb to signorial domination, although the despots often
continued to pay homage to the forms and ideals of republican govern-
ment.54 A significant exception to this spectacle of decay, however, was
provided by a belt of cities extending across north-central Italy from Ven-
ice on the Adriatic across Emilia and Tuscany to Genoa on the Tyrrhenian
Sea, where republican traditions proved hardier than elsewhere further
north.55

Just as Minerva's owl of wisdom flies only at dusk, political philoso-
phers began to articulate the essential virtues of the vita civile [civic life]
of the communal republics only at their demise. The fate of the communes
inspired Renaissance political theorists, Machiavelli above all, to reflect
on the preconditions for stable republican government, focusing espe-
cially on the character of the citizens, their virtù civile.

Machiavelli, in a passage of remarkable relevance to our own task of
understanding institutional success and failure, argued that republican
government (though the most desirable form of government where it
could be achieved) was destined to fail where social conditions were un-
suitable. In particular, where men lack civic virtue and where social and
economic life is organized in feudal fashion, "there has never arisen any
republic or any political life, for men born in such conditions are entirely
inimical to any form of civic government. In provinces thus organized
[like Naples, he added] no attempt to set up a republic could possibly
succeed." In his native Tuscany, by contrast, social conditions were so
favorable "that a wise man, familiar with ancient forms of civic govern-
ment, should easily be able to introduce there a civic constitution." Ma-
chiavelli's chapter title aptly summarizes what we might term the "iron
law of civic community": "That it is very easy to manage Things in a State
in which the Masses are not Corrupt; and that, where Equality exists, it is
impossible to set up a Principality, and, where it does not exist, impossi-
ble to set up a Republic."56

The works of Machiavelli, Guicciardini, and others "express a feeling
for the particular political community as a concrete and continuing entity
that is independent of the men and governments in power at any given
time and worthy of human affection, loyalty, and support."57 At the core
of this ideology of the vita civile was the ideal of "the model citizen,
governing his own affairs in town and country and dutifully participating
in the affairs of the state."58
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Meanwhile, by the thirteenth century, the Papacy had acquired tempo-
ral sway over the territory between the Kingdom of Sicily in the South and
the domain of the communal republics in the North. The Pope ruled over
these lands as a feudal monarch, appointing princes to fiefdoms in return
for fealty, but his control was less centralized and efficient than that of the
Norman regime to the south.59 Given the somewhat ambiguous temporal
authority of the Pope, further weakened during the period of the Avignon
papacies between 1305 and 1377, the Papal States encompassed a wide
variety of social structure and political practice. In some towns local ty-
rants resisted Papal interference, while elsewhere "the nobility fought
each other, terrorized the countryside, and did as they pleased, and ban-
dits made the region everywhere unsafe.''60 To the north, on the other
hand, the papal territories nominally included several cities with strong
communal traditions, such as Ferrara, Ravenna, Rimini, and above all,
Bologna.

Figure 5.1 shows the various regimes that characterized Italy at the
beginning of the fourteenth century.61 The map clearly reveals four bands
across the peninsula, corresponding to differing degrees of republicanism
and autocracy. From south to north, they are as follows:

• The feudal monarchy founded by the Normans in the Mezzogiorno;
• The Papal States with their variegated mixture of feudalism, tyranny, and

republicanism;
• The heartland of republicanism, those communes which had retained re-

publican institutions into the fourteenth century; and
• The erstwhile republican areas further north that had, by this time, fallen

prey to signorial rule.

The parallel between this pattern and the distribution of civic norms and
networks in the 1970s, as displayed in Figure 4.4, is remarkable. The
southern territories once ruled by the Norman kings constitute exactly the
seven least civic regions in the 1970s. Almost as precisely, the Papal
States (minus the communal republics that lay in the northern section of
the Pope's domains) correspond to the next three or four regions up the
civic ladder in the 1970s. At the other end of the scale, the heartland of
republicanism in 1300 corresponds uncannily to the most civic regions of
today, followed closely by the areas still further north in which medieval
republican traditions, though real, had proved somewhat weaker. To de-
termine whether this intriguing correlation represents a genuine historical
continuity or merely a curious coincidence, we shall need to scrutinize the
evolution of Italian social and political life during the intervening seven
centuries.

During the fifteenth and early sixteenth centuries, further miseries were
inflicted on the peninsula, as Spain, France, and the other ascendant pow-
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ers of Europe fought their bloody dynastic duels in the Italian arena. The
demographic and economic consequences of these foreign invasions, to-
gether with the devastating plagues and trade disruptions of the previous
century, were especially traumatic for the communes of the North. The
populations of Brescia and Pavia, for instance, each fell by two-thirds
during the early years of the sixteenth century, as a result of repeated
assaults and sacking. Not until the nineteenth century would the cities of
the North reach once again their medieval population levels. The South,
by contrast, escaped much of this destruction. The population of Naples,
for example, doubled during the fifteenth century and more than redou-
bled during the first half of the sixteenth century, becoming (after Paris)
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the second largest city in Europe. Contrary to the population flows of the
twentieth century, many northerners migrated southwards during the six-
teenth century, drawn by the relative prosperity of the South, coupled
with the dismal downfall of the North. In the first half of the seventeenth
century, just as the glimmerings of economic revival began to appear,
new waves of epidemics swept across Italy. In 1630-31 and again in
1656-57, up to half of the population of the cities of the Center and North
perished from the plague.62

By the seventeenth century, all the cities of central and northern Italy
had ceased to be republican or even, in many cases, independent. The
collapse of communal republicanism led to a kind of "re-feudalization" of
the Italian peninsula. Mercantile and financial innovation was replaced by
a preoccupation with land ownership and parasitic indolence. Local con-
flicts, factional struggles, and convoluted conspiracies signified the dis-
solution of the social fabric, just as the other states of Europe were mov-
ing toward national unity.63

Throughout Italy, North and South, autocratic politics were now em-
bodied in patron-client networks. However, among the northern heirs to
the communal tradition, patrons, no matter how autocratic, still accepted
civic responsibilities—a usage echoed in our expression "patron of the
arts." Careful anthropological reconstruction of this epoch in the life of a
central Italian hill town has confirmed that although the local gentry mo-
nopolized political power, they also subsidized civic life by endowing
hospitals and roads, local choirs and bands, and even municipal offices
and the salaries of town clerks. The ethic of mutual responsibility per-
sisted in the northern countryside, as well, as, for example, in the aiu-
tarella, a traditional practice of work exchange among neighbors.64 Thus,
despite the spread of inequality, exploitation, and factional conflict, the
northern heritage of communal republicanism, although no longer em-
bodied in political institutions, was transmitted in the form of an ethic of
civic involvement, social responsibility, and mutual assistance among so-
cial equals.

Patterns of authority in the North were no longer so distinct from the
feudal structures of the Mezzogiorno. Nevertheless, something of the glo-
rious experience of the communes, and of the intense economic activity
that civic engagement had generated, survived in the Po Valley and Tus-
cany, so that these regions would be more receptive to the first breezes of
renewed progress, first cultural and then economic, that whispered along
the peninsula in the second half of the eighteenth century. Despite the
social and economic gloom provoked by several centuries of foreign dep-
redation, pestilence, and domestic strife, the ideal of the vita civile per-
sisted in the regions of communal republican traditions.

Meanwhile, the medieval heritage of governance in the South provided
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an enduring contrast. Frederick II's sovereign had offered a solution of a
sort to problems of collective action, but this solution was soon corrupted
by the proverbial effects of absolute power: King and barons became
predatory autocrats. Government remained feudal and autocratic, tem-
pered only by episodic, ephemeral rebellion. Authoritarian political insti-
tutions were reinforced by the tradition of vertical social networks, em-
bodying power asymmetries, exploitation and dependence, in contrast to
the northern tradition of horizontal associations, joining rough equals in
mutual solidarity. Patron-client politics in the South was more personalis-
tic, more exploitative, more transitory, less "civil."

By the eighteenth century, "the Kingdom of Naples, with its two sec-
tions, one on the mainland and the other in Sicily, was by far the biggest
State in Italy with its five million inhabitants, but for a long time it was
possibly also the worst administered, the most routine-bound and negli-
gent."65 As had been true in the earliest medieval period, and as remains
true today—contrary to a common misapprehension—the South was no
less urban than the North during much of this period.66 In 1791 Naples'
population was twice that of Rome, three times that of Milan, four times
that of Turin or Florence; but Naples was "a grotesque parasite, many of
whose inhabitants were royal employees, priests, domestic servants, and
beggars. She lived on the back of a desperately overworked, desperately
poor, peasantry, who were given no civic rights."67 In the southern cities,
the power of the nobility remained paramount, with "little of that min-
gling of nobles and townsmen so characteristic of society in the north."68

In the North the aristocracy's power, which had long been challenged,
was already beginning to erode. By contrast, "in the south 'during the first
decades of the eighteenth century the political jurisdictional and economic
power of the barony [was] still virtually intact.' There, the process of
overthrowing feudalism was particularly slow: at the end of the century
the power of the barons was still extremely strong."69 The gulf between
rulers and ruled was exacerbated in the Mezzogiorno by the fact that vir-
tually all the successive dynasties that controlled the South were alien.
From 1504 until 1860, all of Italy south of the Papal States was ruled by
the Hapsburgs and the Bourbons, who (as Anthony Pagden has recently
described in detail) systematically promoted mutual distrust and conflict
among their subjects, destroying horizontal ties of solidarity in order to
maintain the primacy of vertical ties of dependence and exploitation.70

Despite the eclipse of communal republicanism in the North after the
fourteenth century, as the democratic revolutions that were to sweep
Europe in the nineteenth century approached the Italian peninsula, the
discerning observer could detect the continuing regional differences of
culture and social structure that had appeared in the medieval era seven
centuries earlier. As we shall see, those enduring differences would pow-
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erfully condition how the various regions would respond to the new chal-
lenges and opportunities that loomed ahead, as Italy achieved national
unification.

CIVIC TRADITIONS AFTER UNIFICATION

The nineteenth century was a time of unusual ferment in the associational
life of much of Western Europe, particularly among the so-called "popu-
lar" classes—that is, the great bulk of the population. Older forms of
organized sociability, such as the medieval guilds and religious societies,
had gradually lost vitality over the preceding centuries, and were mere
remnants from that earlier age when they had genuinely engaged popular
interests and passions. Winds of change, spawned by the French Revolu-
tion, now swept away much of this moldering social underbrush. Inspired
by the astringent doctrine of laissez faire, liberal governments in France,
Italy, and elsewhere abolished guilds, dissolved religious establishments,
and discouraged the revival of any similar social or economic "combina-
tions." To enforce this new order, officials in France and Italy kept close
surveillance over (and often tried to suppress) even such innocuous signs
of organized sociability as workingmen's drinking clubs.

This attempted eradication of association—the contemporary back-
ground, incidentally, against which Tocqueville was writing his enco-
mium of associationism in America—was not borne lightly in the villages
and towns of the continent. Soon, the first stirrings of the industrial revo-
lution made the creation of new forms of organized social and economic
solidarity even more urgent. To the ancestral hazards of illness, accident,
and old age were now added the unaccustomed perils of unemployment
and the unpleasant anonymity of the new industrial centers. Nor were
those who remained on the land immune to novel ills, as the agricultural
panics of the second half of the century made plain. In a time of turbu-
lence and uncertainty many people sought aid and solace in organized
camaraderie. Like a verdant second growth following a forest conflagra-
tion, new and more vital associations began to spring up to replace those
that had decayed or been destroyed earlier in the century.

This "great surge in popular sociability" (in the words of the eminent
French social historian Maurice Agulhon) arose in France in the first half
of the nineteenth century.71 It was manifested in Masonic lodges and cer-
cles, in popular drinking clubs (chambrée) and choral societies, in reli-
gious fraternities and peasant clubs, and most especially in mutual aid
societies, created to provide self-help insurance against the costs of sick-
ness, accidents, old age, and burial. Many of the associations had ex-
tremely detailed written statutes, "remarkable for their preoccupation
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with financial rigour, the fair distribution of tasks and political and moral
guarantees—in short, with efficiency in the widest sense of the term."72

Although many of the associations were formed predominantly by
members of the lower classes, membership often cut across conventional
social boundaries within the local community; one cercle, for example,
"was, for the most part, composed of 'workers and artisans,' 'masons,
locksmiths and cobblers' with, at their head, a number of bourgeois or
rather petits bourgeois who were also intellectuals."73 Although social
inequalities were clearly still important within the village, the social struc-
ture encouraged by the new associationism was difficult to classify,

somewhere between, on the one hand, the old-style patronage and, on the
other, the new egalitarianism. . . . It looks as though there was a progress
from right to left, that is from a structure of patronage, which was conserva-
tive, to an egalitarian structure which was democratic and that this passed
through an intermediary phase of democratic patronage.74

Although these groups were not overtly political, they often came to
have political affinities with one or another of the tendences of French
political life. Social interaction and the exercise of organizational skills
widened the cultural horizons of the participants and quickened their
political awareness and (eventually) their political involvement. "For
the lower classes of Provence at this period, to set themselves up as a
chambrée was, just as much and perhaps even more than learning to read,
to become accessible to whatever was new, to change and to indepen-
dence."75 Agulhon's painstaking reconstruction of life in several southern
French villages of this era has shown how this cultural mobilization in the
years after 1830 contributed directly to the great political mobilizations of
1848.

Italian social historiography of this period awaits its Agulhon, so we
lack any similarly evocative portrait of social life in the early nineteenth-
century Italian town. Nevertheless, it seems likely that similar trends ap-
peared during the Risorgimento (or "resurgence") that roused Italians to
political action and led in 1870 to the political unification of Italy.76 In
fact, much of the argument for unification was based on claims for the
"principle of association" which all the various nationalist movements
(Mazzinians, neo-Guelphs, Cavourian moderates) stressed. Scientific
congresses, professional associations, and reformist groups (especially
in Piedmont, Tuscany and Lombardy) pressed for major social, eco-
nomic, and political reforms. Newly formed associations (including the
renowned "secret societies") and newspapers were central to the abortive
revolutions of 1848 and to the nationalist agitation that led to the plebi-
scites of 1860 that ratified unification. New civic, charitable, and educa-
tional associations were founded in most cities and towns.77
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A particularly important manifestation of this "principle of association"
in post-unification Italy was the development of mutual aid societies, di-
rectly analogous to their French counterparts and to the "friendly socie-
ties" of Britain, also founded in this period. In the aftermath of the sup-
pression of the Italian guilds and "pious societies," particularly after
1850, these mutual aid societies—"the first embryo of an associative
process"78—were founded to alleviate the social and economic hardships
of urban artisans and craftsmen.

The functions of the mutual aid societies included benefits to aged and
incapacitated members and those otherwise unable to work; aid to fami-
lies of deceased members; compensation for industrial accidents; pay-
ments to unemployed workers; monetary encouragement to members
traveling in search of jobs; funeral expenses; nursing and maternity care;
and the provision of educational opportunities for members and their fam-
ilies, including night schools, elementary instruction, arts and crafts, and
circulating libraries. Although the mutual aid societies responded particu-
larly to the needs of the urban working classes, their membership and
their appeal cut across conventional boundaries of class, economic sector,
and politics.79 In effect, mutual aid societies provided a locally organized,
underfunded, self-help version of what the twentieth century would call
the welfare state.

These voluntary associations signified less an idealistic altruism than a
pragmatic readiness to cooperate with others similarly placed in order to
surmount the risks of a rapidly changing society. At the core of the mutual
aid societies was practical reciprocity: I'll help you if you help me; let's
face these problems together that none of us can face alone. In this sense,
these new forms of sociability were directly reminiscent of the formation
of the medieval communes more than seven centuries earlier, with their
fabric of organized collective action for mutual benefit. Just as the earliest
medieval self-help associations represented voluntary cooperation to ad-
dress the elemental insecurity of that age—the threat of physical vio-
lence—so mutual aid societies represented collective solidarity in the face
of the economic insecurities peculiar to the modern age.

At about this same time and often under the aegis of mutual aid socie-
ties, cooperative organizations also began to spring up among both pro-
ducers and consumers. "Like mutual aid societies, Italian cooperatives
grew out of the conservative principle of self-help and endeavored to bet-
ter the lot of their members without seeking drastic changes in existing
economic arrangements."80 The new organizations spread through all sec-
tors of the economy; there were agricultural cooperatives, labor coopera-
tives, credit cooperatives, cooperative rural banks, producer coopera-
tives, and consumer cooperatives, the latter comprising more than half of
all cooperatives by 1889. In fact, concludes one close student of working
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class organization, "the variety of cooperatives in Italy made that country
unique in the world of cooperation.''81

Although cooperatives were becoming common in much of Europe in
this period, one of the distinguishing features of the Italian movement was
its strength among unlettered peasants in the countryside. Many coopera-
tives were founded in the 1880s in the North "to carry out public works
schemes during winter unemployment."82 For example, in 1883 a group
of landless braccianti in Emilia-Romagna formed a cooperative to bid for
contracts for land drainage.

There were co-operative dairies and wine factories, as well as co-operative
rural banks, and for perishable truck-garden produce a joint sales organiza-
tion was most necessary. Agricultural experts were employed by a society
and sent around to give demonstrations on market days, to teach pruning and
wine production and the use of vegetables in the rotation of crops.83

These forms of organized but voluntary social solidarity grew rapidly
in the last decades of the nineteenth century. Membership in the mutual
aid societies more than quadrupled in the three decades after 1870 and
peaked at the turn of the century. "The period from 1860 to 1890 must be
characterized as the golden age of mutual aid societies," concludes one
scholar.84 The comparable surge in cooperatives occurred a decade or so
later.

The ancestry of these organizational initiatives in prior forms of orga-
nized sociability, particularly in northern Italy, was often quite conscious
and explicit. The first of the new cooperatives, for example, was the Soci-
ety of Artistic Glassware in the glassmaking center of Altare in Liguria:

On Christmas night of 1856, Giuseppe Cesio took the lead in bringing to-
gether 84 artisans of this ancient craft in Altare. They proposed to better their
lot, greatly threatened by economic depression and the aftermath of the chol-
era epidemic, through the formation of a cooperative association. The ritual
which elaborated this declaration of purpose suggested the revival of the
medieval tradition of this region of Liguria where, around the year 1000,
there sprang up the famous guild of Altare which survived until its suppres-
sion by King Carlo Felice on June 6, 1823.85

Although the manifest purposes of these organizations were nonpoliti-
cal, they served important latent political functions. Like their French
counterparts, the Italian mutual aid societies were formally nonpartisan,
although some were vaguely radical and republican, and others were vari-
ously liberal, socialist, or Catholic in inspiration. The cooperative move-
ment, too, remained independent of political parties, though collaborat-
ing with mutual aid societies and the nascent trade union movement.
Despite this nonpartisanship, however, participation in these activities
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must have had what a later generation would term "consciousness-rais-
ing" effects, for many leaders in the newly emerging labor unions and
political movements came from the world of mutual aid societies and co-
operatives. Union activity in both agriculture and industry expanded rap-
idly during the first two decades of the twentieth century. The largest of
the union federations was socialist in orientation, but there was also a
strong Catholic-inspired federation, along with a number of independent
organizations.

Meanwhile, from the 1870s to the 1890s, the "Social Catholicism"
movement spawned numerous lay associations, particularly in the
strongly Catholic Northeast. By 1883-84 the most influential lay organi-
zation, the Opera dei Congressi e dei Comitati Cattolici, had 993 parish
committees in the North, 263 in Central Italy, though only 57 in the
South; and "by 1897 the 'Opera' claimed 3,892 parish committees, 708
youth sections, 17 university circles, 688 workers' associations, 588 rural
banks, 24 daily newspapers, 105 periodicals, and many other organiza-
tions and activities."86 Although the South was no less devoutly Catholic
than the North, it was notably less represented in the civic associations of
Social Catholicism, as it would be in Catholic Action after World War II.87

The incipient socialist counterparts to these Catholic organizations
were centered in the Chambers of Labor:

The Chambers, or their offshoots, organized housing co-operatives, co-oper-
ative shops, and educational associations. They often produced their own
magazines and ran their own recreational facilities. . . . They illustrate how
the allegedly 'modern', Socialist labour movement was deeply impregnated
with the older, Mazzinian ideals of local co-operatives and self-help, of
laicism and mutual aid.88

Although universal manhood suffrage was not established in Italy until
World War I, several mass-based political movements were formed
around the turn of the century. The socialist movement constituted the
largest and most active of these new parties, with growing strength both
in areas of incipient industrialization and in some parts of the countryside,
where it drew on local traditions of collective peasant and sharecropper
protest. The new political mobilization also included an important and
growing progressive Catholic movement, especially in the Northeast,
where the lay associations of Social Catholicism had been most active in
the preceding two decades. In 1919, on the eve of the first postwar elec-
tions, the Catholic movement was formally constituted as the Partito
popolare, or Popular party. The electoral strength of these two parties, the
socialists and the popolari, jointly representing organized mass opposi-
tion to the traditional regime, reached a peak just after World War I in the
few years of universal male suffrage before the advent of Fascism.
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Both the socialists and the popolari drew on the heritage of social mo-
bilization, the organizational infrastructure, and the energies of the mu-
tual aid societies, the cooperatives, and the labor unions. Sesto San Gio-
vanni, for example, an industrial suburb of Milan, was the site of two
strong and rivalrous community networks, one Catholic and one socialist,
each of which included housing and consumer cooperatives, educational
and athletic associations, bands and choral groups, and so forth.89 The
two parties were natural rivals for the allegiance of the masses of the Ital-
ian electorate, and each had particular regional strongholds. Generally
speaking, the socialist party and its labor affiliates flourished in the indus-
trializing areas around Milan, Turin, and Genoa, whereas the popolari
and their associated unions were stronger in agricultural areas. This ri-
valry would provide the basis for the dominant image of Italian political
society after World War II, centered on the conflict between two "institu-
tionalized traditions" or "subcultures," the red (socialist) and the white
(Catholic).90

This red/white image is in some respects misleading, however, for de-
spite their rivalry, the two mass-based parties had common sociological
roots in ancient traditions of collective solidarity and horizontal collabora-
tion. At the turn of the century they also shared opposition to the existing
authorities. Both were weakest where the established conservative alli-
ance, based on clientelist ties with established social elites of landowners
and officeholders, was strongest. At the grass-roots of Italian politics, the
main alternative to the socialists and the popolari was the labyrinth of
vertical patron-client networks that for nearly half a century had provided
the basis of the system of trasformismo, in which state patronage was
bartered (via local notables) for electoral support. After World War II
these same patron-client networks, now increasingly organized within the
framework of the mass parties themselves, would persist as the primary
structure of power in the less civic regions of Italy.91

Although mutual aid societies, cooperatives, and other manifestations
of civic solidarity were established in all sectors of the economy and in all
parts of the peninsula, they were not equally extensive or equally success-
ful everywhere. In north-central Italy, mirroring almost precisely that
area where the communal republics had longest endured five centuries
earlier (and where the most civic regions would be found in the 1970s),
the medieval traditions of collaboration persisted, even among poor peas-
ants. "A significant network of social and economic obligations, par-
ticularly in the countryside, is formed by the recognition of neighbor-
hoodship. Between vicini [neighbors] there is continuous mutual aid and
exchange of services."92

Sharecropping families had in fact developed a rich network of exchanges
and mutual aid: typical of these was the aiutarella, the exchange of labour
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between families at crucial moments in the agricultural calendar, such as at
threshing time. On a cultural level there was also the important practice of the
veglia. During the long winter evenings, families would gather in the stables
or kitchens of the farmhouses, to play cards and games, to knit and to mend,
to listen to and tell stories. Participation in the veglia was not segregated
family by family. Rather, . . . it involved rotating hospitality and a complex
system of visiting.93

By stark contrast, an 1863 report concluded that in Calabria, a desolate
land locked in the southern traditions of authoritarian rule (and destined to
rank as the least civic of all the regions in the 1970s), there were "no
associations, no mutual aid; everything is isolation. Society is held up by
the natural civil and religious bonds alone; but of economic bonds there is
nothing, no solidarity between families or between individuals or be-
tween them and the government."94

In areas of Italy long subjected to autocratic rule, national unification
did little to inculcate civic habits:

In all classes the absence of a community sense resulted from a habit of
insubordination learned in centuries of despotism. Even the nobles had be-
come accustomed to obstruction, and thought that governments could be
fairly cheated without moral obliquity so long as the cheating were success-
ful. . . . Instead of recognizing that taxes had to be paid, the attitude was
rather that if one group of people had discovered a profitable evasion, then
other groups had better look to their own interests. Each province, each class,
each industry thus endeavored to gain at the expense of the community.95

Southern agriculture, although complicated by a crazy-quilt patchwork
of landholding, was typified by the latifondo,96 or large estate, worked by
impoverished peasants:

The peasants were in constant competition with each other for the best strips
of land on the latifondo, and for what meagre resources were available. Ver-
tical relationships between patron and client, and obsequiousness to the land-
lord, were more important than horizontal solidarities. As Bevilacqua has
written for the period 1880-1920: The peasant classes were more at war
amongst themselves than with the other sectors of rural society; a war which
fed off a terrain of recurring and real contrasts, both economic, psychological
and cultural.' That such attitudes triumphed can only be understood in the
context of a society which was dominated by distrust. . . . [T]he weight of
the past, when combined with the failures of state authority after 1860 and the
disastrous peasant-landlord relations . . . produced a society where fede pub-
blica (civic trust) had been reduced to a minimum: 'chi ara diritto, muore
disperato' (he who behaves honestly comes to a miserable end) was a noted
Calabrian proverb.97
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The primeval mistrust that rent the social fabric in these regions was, in
fact, captured in innumerable proverbs:

• "Damned is he who trusts another."
• "Don't make loans, don't give gifts, don't do good, for it will turn out bad

for you."
• "Everyone thinks of his own good and cheats his companion."
• "When you see the house of your neighbor on fire, carry water to your

own."98

In the Mezzogiorno, above all, observed Pasquale Villari in 1883,
"One feels too much the T and too little the 'we'."99

The combination of impoverishment and mutual distrust forestalled
horizontal solidarity and fostered what Banfield has called "amoral famil-
ism."100 "In an overcrowded latifundia economy," recalls Sidney Tarrow,
"the village square was an employment bureau where the fortunate few
found a day's labor while their bitter neighbors looked on."101 "Each be-
came different from the other; he came to find himself ever more involved
in a bitter battle of competition to obtain work or to be able to cultivate a
little land, and thus participated less in class solidarity and in the life of the
collectivity, and appeared exclusively interested in the progress of him-
self and his family."102 Mark the contrast with those landless braccianti of
civic Emilia-Romagna who, facing a similar dilemma, formed a volun-
tary cooperative to seek shared work.

As Tarrow, among other scholars, has emphasized, the South was not
(and is not) apolitical or asocial.103 On the contrary, political cunning and
social connections have long been essential to survival in this melancholy
land. The relevant distinction is not between the presence and absence of
social bonds, but rather between horizontal bonds of mutual solidarity and
vertical bonds of dependency and exploitation. The southerner—whether
peasant or city-dweller, whether in the old Hapsburg kingdom of the six-
teenth century, the new Italian kingdom of the nineteenth century, or (as
we saw in the previous chapter) the regional politics of the late twentieth
century—has sought refuge in vertical bonds of patronage and clien-
telism, employed for both economic and political ends:

Clientelism is the product of a disorganic society and tends to preserve social
fragmentation and disorganization. . . . Turiello [a close observer of the
Mezzogiorno in the 1880s] refers again and again to the 'excessive isolation
(scioltezza) of individuals' who feel no moral bond outside the family, and
views the clientele as the specific remedy for a disjointed society. The clien-
tele, he wrote, are 'the only associations which actually show real operative
energy in a civil society which has been divided within itself for centuries'
and in which people unite not on the basis of mutual trust but only when
forced by necessity.104
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The new institutions of the unified nation-state, far from homogenizing
traditional patterns of politics, were themselves pulled ineluctably into
conformity with those contrasting traditions, just as the regional govern-
ments after 1970 would be remolded by these same social and cultural
contexts:

In the 1870s, one can say that the most advanced provinces of Italy already
were expressing their preferences through free institutions or associations—
agrarian associations, mutual aid societies, chambers of commerce, savings
banks—while the southern ones were more inclined to make use of personal
contacts or parliamentary and municipal clienteles.105

The southern feudal nobility—along with elements of the urban profes-
sional classes who had acquired common land and Church properties ex-
propriated by the newly-forged Italian state—used private violence, as
well as their privileged access to state resources, to reinforce vertical rela-
tions of dominion and personal dependency and to discourage horizontal
solidarity.106 Leopoldo Franchetti, a civic-minded Tuscan landowner who
in 1876 authored a remarkable analysis of social conditions in Sicily, con-
cluded:

The landed classes ruled from on high the network of clientelistic structures
at various levels and maintained contact for their own advantage with the
supreme representative organs of the country. . . . Every local notable in his
jurisdiction of power was the head of a network of persons of the most di-
verse social conditions, who depended on him for their economic survival
and social prestige and who furnished him legal support in terms of electoral
suffrage and illegal support in the recourse to private violence in defense of
his particular interests, in a rigorously hierarchical relationship of para-feudal
dependence.107

For wretchedly vulnerable peasants, recourse to patron-client ties was
a sensible response to an atomized society. One recent account of the
"moral economy" of life on a latifondo estate in Calabria in the first half
of the nineteenth century recounts that peasants in fact feared exclusion
from the patron-client system, for it alone assured their physical subsis-
tence, along with the necessary intermediation with distant state authori-
ties and a primitive kind of private welfare program (pensions for widows
and orphans and occasional "gratuities"), so long as the peasant-client
remained obedient, "faithful" to the estate, and "available" to perform
chores as required by the landlord-patron.108 In the absence of horizontal
solidarity, as exemplified by mutual aid societies, vertical dependence is
a rational strategy for survival—even when those who are dependent rec-
ognize its drawbacks.109

The dispossessed southern peasantry did not always endure their fate in
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silence. Violent protest movements, including chronic brigandage, flared
like heat lightning across the Mezzogiorno landscape throughout the late
nineteenth century. However, these anarchic episodes (unlike the con-
temporary urban and rural strike waves in the center and north of the
country) produced no permanent organization and left little residue of
collective solidarity.110 The South remained, as the great Communist in-
tellectual Antonio Granisci lamented, "a great social disaggregation."111

Despite the occasional violent revolts, "it is more important to emphasize
the more usual passive reaction of resigned submission. For it is this sub-
mission that provides the historical background to the acceptance of the
arrogation of power by individuals, viz. the mafiosi, by the rest of the
population."112

Organized criminality bears different labels in various parts of the
Mezzogiorno—Mafia in Sicily, Camorra in Campania, 'Ndrangheta in
Calabria, and so on, but the phenomenon everywhere has a broadly simi-
lar structure. Historians, anthropologists, and criminologists debate its
specific historical origins, but most agree that it is based on traditional
patterns of patron-clientelism, and that it burgeoned in response to the
weaknesses of the administrative and judicial structures of the state, in
turn further undermining the authority of those structures. ''The chronic
weakness of the State resulted in the emergence of self-help institutions,
and the exclusive power position of informal groups subsequently made
it impossible for the State to win the loyalty of the public, while its resul-
tant weakness again strengthened the family, the clientage, and mafiosi
positions."113

If the absence of credible state enforcement of laws and contracts was
one precondition for the emergence of the Mafia, a second, no less impor-
tant, was the ancient culture of mistrust. Diego Gambetta emphasizes this
prerequisite for mafioso power: "Distrust percolates through the social
ladder, and the unpredictability of sanctions generates uncertainty in
agreements, stagnation in commerce and industry, and a general reluc-
tance towards impersonal and extensive forms of cooperation."114 As
Franchetti, the aristocratic Tuscan visitor to Sicily, observed in 1876:

Matters naturally reached a point where the instinct of self-preservation made
everyone ensure the help of someone stronger; since no legitimate authority
in fact existed, it fell to clientelism to provide the force which held society
together. . . . A very unequal distribution of wealth; a total absence of the
concept of equality before the law; a predominance of individual power; the
exclusively personal character of all social relations; all this [was] accompa-
nied (as was inevitable) by the bitterest of hatreds, by a passion for revenge,
by the idea that whoever did not provide justice for himself lacked honor.115

Given this pervasive lack of trust and security, ensured neither by the
state nor by civic norms and networks, mafiosi (and their counterparts
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elsewhere in the South) provided a kind of privatized Leviathan. 'The
Mafia offered protection against bandits, against rural theft, against the
inhabitants of rival towns, above all against itself."116 Mafia "enforcers"
enabled economic agents to negotiate agreements with a modicum of con-
fidence that those agreements would be kept. 'The most specific activity
of mafiosi consists in producing and selling a very special commodity,
intangible, yet indispensable in a majority of economic transactions.
Rather than producing cars, beer, nuts and bolts, or books, they produce
and sell trust."117

As one mafioso explained his role, "One man will come and say: 'I
have a problem with Tizio, do see if you can settle the matter for me.' I
summon the person concerned to me or else I go and visit him—according
to what terms we are on—and I reconcile them."118 (The mafioso, of
course, also has an interest in increasing demand for his services by judi-
cious injections of distrust into the system, to prevent his customers from
establishing independent mutual trust.) Despite the manifold costs of this
system—social, economic, political, psychic, and moral—from the point
of an individual trapped, powerless, in the desolate anarchy of the Mez-
zogiorno, "to choose to obtain the mafioso's protection can hardly be con-
sidered irrational."119

Only a romantic idealization of the Mafia, however, could ignore its
fundamentally hierarchic, exploitative nature. In the nineteenth century,
mafiosi served as violent middlemen between absentee landlords and their
clients.120 As older forms of feudalism began to break down, "the ancient
bravi [underlings] of the feudal lords went into business for themselves
and continued to exercise violence for private purposes. . . . These male-
factors, freed from the pure system of feudal relations, became thus an
essential factor in the clientelistic system that took its place."121 Like the
conventional clientelism it mirrored, the Mafia adjusted quickly to the
new institutions of the Italian state, and inexorably reshaped the practices
of representative democracy into conformity with traditional patterns of
exploitation and dependence.

The structure of the Mafia itself is classically based on vertical (often
unstable) relations of authority and dependence, with little or no horizon-
tal solidarity among equals. According to Hess's detailed account, the
basic organizational unit of the Mafia, the cosca, is not a group:

Interaction and an awareness of 'we', a consciousness of an objective to be
jointly striven for, are absent or slight. Essentially it is a multitude of dyadic
relationships maintained by the mafioso (m) with persons independent of
each other (X1 - Xn). . . . None of the X persons regards himself as a mem-
ber of an organization, in a way that a bandit or partisan regards himself as
belonging to a gang or to a resistance group, i.e., to groups which can survive
even after the elimination of the leader.122
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Organized criminality is an organic element in the pattern of horizontal
mistrust and vertical exploitation/dependence that has characterized
southern culture and social structure for at least a millennium.123

MEASURING THE DURABILITY OF CIVIC TRADITIONS

Standard historical accounts are unambiguous in their contrasting descrip-
tions of civic engagement in the North and in the South. However, this
broad contrast obscures important and enduring differences within each
of these two broad sections of the country, differences from region to
region and even from province to province. For example, Pino Arlacchi's
careful description of life in three areas within nineteenth-century Cala-
bria contrasts the naked authoritarianism of Crotone and the clan violence
of Gioia Tauro with the unexpected tradition of cooperatives and mutual
aid in nearby Cosentino. To these contrasting traditions, Arlacchi traces
the marked differences in social stability and economic progress that have
characterized these three areas in the postwar period.124 We have already
noted some variation in the tenacity of civic traditions among the various
regions of the North. If we are to establish more systematically the fine-
grained linkages between these traditions and the incidence of the civic
community profiled in the previous chapter, we must move beyond quali-
tative sketches to quantitative assessments. We must discipline our tale by
careful counting.

The available statistical evidence confirms the stark differences from
region to region in associationism and collective solidarity a century ago.
By 1904, for example, Piedmont had more than seven times as many
mutual aid societies as Puglia, in proportion to population. By 1915, co-
operative membership per capita was eighteen times greater in Emilia-
Romagna than in Molise. These regional concentrations depended in turn
on the pre-existing traditions of collaboration and sociability. Often an
ancient guild found reincarnation in a "pious society" in the eighteenth
century, which in turn evolved into a mutual aid society, which encour-
aged cooperatives, which subsequently formed the basis for labor unions
and mass-based political parties.

All these modern manifestations of social solidarity and political mobi-
lization, stretching over the six decades between 1860 and 1920—mutual
aid societies, cooperatives, and mass-based political parties—were
closely intercorrelated. They were associated as well with other manifes-
tations of civic involvement and sociability, including electoral participa-
tion and cultural and recreational associations. The available nationwide
quantitative indicators of civic engagement in the late nineteenth century
thus include the following:
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• Membership in mutual aid societies;125

•  Membership in  cooperatives;126

• Strength of the mass parties;127

• Turnout in the few relatively open elections before Fascism brought au-
thoritarian rule to Italy;128

• The longevity of local associations.129

The impressive intercorrelations among these several metrics (shown
in detail in Appendix F) demonstrate that, in the nineteenth and early
twentieth centuries, the same Italian regions that sustained cooperatives
and choral societies also provided the most support for mutual aid socie-
ties and mass parties, and that citizens in those same regions were the
most eager to make use of their newly granted electoral rights. Elsewhere,
by contrast, apathy and ancient vertical bonds of clientelism restrained
civic involvement and inhibited voluntary, horizontally organized mani-
festations of social solidarity.

In order to explore the historical antecedents of "civic-ness" in contem-
porary Italy, we have combined these five indicators into a single factor
score, representing nineteenth-century traditions of civic involvement, as
summarized in Table 5.1.130 Figure 5.2 charts how these traditions of
civic involvement varied across the regions that Italy comprised in the
half century between roughly 1860 and 1920.

Even a cursory comparison of Figure 5.2 with Figure 4.4 attests to the
astonishing constancy of regional traditions of civic involvement through
more than a century of vast social change. A more convenient way of
visualizing this continuity is provided in Figure 5.3, which arrays the
almost perfect correlation between our Civic Community Index for the
1970s and 1980s and our comparable measure of civic involvement a
century earlier.131 Despite the massive waves of migration, economic
change, and social upheaval that have swept along the peninsula in the
intervening decades, contemporary civic norms and practices recapitulate
regional traditions that were well established long ago.132

Where Italians a century ago were most actively engaged in new forms
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of social solidarity and civic mobilization, exactly there Italians today are
the most thoroughly civic in their political and social life. And in these
very regions public life was distinctively civic nearly a millennium ago,
with an equally impressive flowering of community life, including tower
societies, guilds, neighborhood associations, and other forms of civic en-
gagement. The absence of adequate statistical records prevents us from
demonstrating this longer continuity with the same quantitative precision
that is possible for the more recent period, although Figure 5.1, Figure
5.2, and Figure 4.4 provide glimpses of this continuity in c. 1300, c.
1900, and c. 1970. In any event, the rituals performed at the Christmas
Eve founding of that first cooperative in Altare in 1865 suggest that these
historical continuities did not escape the participants themselves.

How important are these deep traditions of civic life for institutional
performance today? Figure 5.4 presents the correlation between institu-
tional performance in the 1980s and civic traditions in 1860-1920. The
pattern is stark: One could have predicted the success or failure of re-
gional government in Italy in the 1980s with extraordinary accuracy from
patterns of civic engagement nearly a century earlier.133
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ECONOMIC DEVELOPMENT AND CIVIC TRADITIONS

In quantitative social science, it is rare indeed to discover patterns as pow-
erful—almost mesmerizing—as those we have just examined. An impor-
tant omission from our argument, however, will already have occurred to
the prudent reader. In contemporary Italy, the civic community is closely
associated with levels of social and economic development. Generally
speaking, regions today that are civic are also healthy, wealthy, and in-
dustrial. That could easily mean, a skeptic might suspect, that the civic
community is merely epiphenomenal—that only economic well-being
can sustain a culture of civic involvement. It is difficult today for poor,
sickly peasants to engage in civic-minded participation, and so it must
have been a century ago. Might not continuities in economic and social
structure account for the apparent continuities in civic life? Perhaps the
mesmerizing correlations are spurious. Economics matters, not civics.

The historical saga we have recounted casts some doubt on this claim,
for the long-term patterns of continuity and change are not consistent with
any simple economic determinism. In the first place, the emergence of
communal republicanism does not seem to have been the consequence of
unusual affluence. The level of economic development in northern Italy in
that period was quite primitive, far less advanced than the Mezzogiorno
today, and perhaps even less advanced than the South in that epoch.134 As
we have seen, the prosperity of the communal republics was arguably the
consequence, as much as the cause, of the norms and networks of civic
engagement.135

In the second place, civic differences between the North and South over
this millennium appear to have been more stable than economic differ-
ences. The North-South economic gap seems to have waxed and waned
and even reversed direction in several periods, especially in response to
external developments. In the twelfth century the Norman kingdom was
nearly as advanced as the North, but, with the advent of communal repub-
licanism, the North (and especially the towns of the Center-North, the
heartland of civic engagement) grew more rapidly for several centuries.
Beginning in the fifteenth century, however, in the aftermath of pesti-
lence, foreign invasion, shifts in world trading patterns, and other ex-
ogenous shocks, the North's advantage faded and perhaps disappeared
entirely by the sixteenth century. Recall those sixteenth century migrants,
fleeing the debilitated North in search of a better life in booming Naples.
By contrast, although the cultural gap is hard to measure precisely across
these centuries, we have encountered no evidence that at any point over
these ten centuries the South was ever as civic in its norms and patterns of
association as the North.
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The civic regions did not begin wealthier, and they have not always
been wealthier, but so far as we can tell, they have remained steadfastly
more civic since the eleventh century. These facts are hard to reconcile
with the notion that civic engagement is simply a consequence of pros-
perity.

For the period since Unification, we can draw on more quantitative
evidence to assess the notion that economic development is the cause or
precondition for civic norms and networks. The first bit of statistical data
contrary to simple economic determinism is this: the powerful contempo-
rary correlation between economics and civics did not exist a century ago.
We can demonstrate this notable fact with indicators both of industrializa-
tion (as measured by agricultural and industrial employment) and of so-
cial well-being (as measured by infant mortality), for which reliable data
are available on the Italian regions over the last century. (Table 5.2 offers
the relevant evidence.)

Throughout this period, economic structure and social well-being have
become ever more closely aligned with the virtually unchanging patterns
of civic involvement. Like a powerful magnetic field, civic conditions
seem gradually but inexorably to have brought Socioeconomic conditions
into alignment, so that by the 1970s Socioeconomic modernity is very
closely correlated with the civic community.136

To appreciate this pattern, contrast two regions that at the turn of the
century seemed in many respects comparable in terms of economic struc-
ture and social well-being. In 1901 Emilia-Romagna ranked just at the
national median in terms of industrialization, with 65 percent of its
workforce on the land and only 20 percent in factories. By way of com-
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parison, Calabria was slightly more industrial than Emilia-Romagna
(with 63 percent of its workforce in agriculture, 26 percent in industry).
To be sure, Calabria's economy was "paleo-industrial," for the region's
industry was primitive, and its citizens were poorer and less educated,
while Emilian agriculture was relatively prosperous. On the other hand,
Emilia-Romagna's infant mortality rate in the first decade of this century
was worse than the national average, whereas Calabria's figure was
slightly better than the national average, though still appalling in absolute
terms.137 Whatever the marginal socioeconomic differences between
them, both were backward regions.

In terms of political participation and social solidarity, on the other
hand, Emilia-Romagna was blessed at the turn of the century (as it re-
mains today and as it apparently had been almost a millennium ago) with
virtually the most civic culture in all of Italy. By contrast, Calabria was
cursed (and still is) by perhaps the least civic of Italian regional cultures—
feudal, fragmented, alienated, and isolated.

Over the next eight decades, a social and economic gap of remarkable
proportions opened between the two regions. Between 1901 and 1977,
the fraction of the Emilian workforce in industry doubled (from 20 per-
cent to 39 percent), whereas the fraction of Calabria's workforce in indus-
try actually declined over those eight decades (from 26 percent to 25 per-
cent), the only region in all of Italy for which that was true. Thanks to
advances in medicine and public health, infant mortality had fallen sub-
stantially throughout Italy, but Calabria had trailed well behind Emilia-
Romagna.138 By the 1980s, Emilia-Romagna, with one of the most dy-
namic economies in the world, was on its way to becoming the wealthiest
region in Italy and among the most advanced in Europe, while Calabria
was the poorest region in Italy and among the most backward in Europe.
Among the eighty regions of the European Community, ranked by GDP
per capita, Emilia-Romagna jumped from 45th to 17th place between
1970 and 1988, the biggest jump recorded by any region in Europe, while
Calabria remained locked in last place throughout the period.139

This pattern of correlations raises an intriguing possibility: Perhaps re-
gional traditions of civic involvement in the last century help account for
contemporary differences in levels of development. In other words, per-
haps civics helps to explain economics, rather than the reverse.

Despite the frailties of these historical statistics, we can exploit the
available data to explore more directly the interdependencies between
socioeconomic development and traditions of civic involvement.140 One
simple empirical test is to compare two sets of predictions, using the same
set of independent variables in each case:

1. Predicting level of economic development in the 1970s from develop-
ment and civic involvement around 1900.
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2. Predicting civic involvement in the 1970s from the same earlier meas-
ures of development and civic involvement.

If the economic determinist is correct, economics at time one should
predict civics at time two. If, on the other hand, patterns of civic involve-
ment have economic consequences, then civics at time one should help to
predict economics at time two. (In both cases, we need to control for the
earlier levels of the dependent variable, since presumably the best single
predictor of a variable at time two is that same variable at time one—the
so-called "auto-regressive" effect.) In principle, of course, both effects
might operate simultaneously, implying some reciprocal influence be-
tween civics and economics. Figure 5.5 illustrates the several possible
causal paths.

Theories that give priority to socioeconomic structure imply that ar-
rows b and d should be quite strong (especially b), whereas the theory that
civics has socioeconomic consequences emphasizes arrows a and c (espe-
cially c). Both theories can be tested with pairs of multiple regressions,
using civic traditions and a given socioeconomic variable as measured
around 1900 to predict civic patterns and the same socioeconomic vari-
able as measured in the 1970s.141

The results of this statistical horse race turn out to be straightforward
and startling. In the first place, civic traditions (as measured in the 1860-
1920 period) are a very powerful predictor of contemporary civic commu-
nity, and (controlling for civic traditions) such indicators of socioeco-
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nomic development as industrialization and public health have no impact
whatsoever on civics. That is, arrow a is very strong and arrow b is uni-
formly nonexistent. When civics and socioeconomic structure were in-
consistent at the turn of the century (a region that was civic, but relatively
poor, rural, and sickly; or a region that was uncivic, but relatively
wealthy, healthy, and industrial), there was no subsequent tendency for
the civic traditions to be remolded to fit the "objective conditions." 142

By contrast, civic traditions turn out to be a uniformly powerful predic-
tor of present levels of socioeconomic development, even when we hold
constant earlier levels of development. Consider each of our socioeco-
nomic variables in turn.

The most direct measures of social structure and economic develop-
ment are agricultural and industrial employment. These data clearly re-
flect the industrial revolution that swept over Italy during this century.
Over the period from 1901 to 1977, the average fraction of the workforce
engaged in industry rose from 19 percent to 34 percent, while the average
fraction employed in agriculture across the twenty regions fell from 66
percent to 19 percent. Throughout this period the cross-regional differ-
ences were quite marked: In 1977, agricultural employment ranged from
5 percent in Lombardia to 43 percent in Molise, while industrial employ-
ment ranged from 22 percent in Molise to 54 percent in Lombardia. Over
the period between 1901 and 1977, the rankings of the regions were mod-
estly stable, with correlations of approximately r =  .4; conventionally,
this figure would be interpreted as a measure of economic (or perhaps
center-periphery) determinism.

But when we use both civic traditions and past socioeconomic develop-
ment to predict present socioeconomic development, we discover that
civics is actually a much better predictor of socioeconomic development
than is development itself. For example, when predicting the proportion
of a region's workforce in agriculture in 1977, we are much better off
knowing the cultural conditions of that region in 1860-1920 than the agri-
cultural workforce of that region in 1901-1911. In fact, nineteenth-cen-
tury civic traditions are such a powerful predictor of twentieth-century
industrialization that when cultural traditions are held constant, there is
simply no correlation at all between industrial employment in 1901-1911
and industrial employment in 1977. In other words, arrow c is quite
strong and arrow d is quite weak.143

In the case of public welfare, the conclusion is identical: civic tradi-
tions, as measured in 1860-1920, predict infant mortality in the late
1970s much better than infant mortality in 1901-1910 does; in fact, hold-
ing civic culture constant, the correlation between infant mortality across
those six decades is insignificant. In other words, for infant mortality,
arrow d is negligible, while arrow c is rather strong.144
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In summary, economics does not predict civics, but civics does predict
economics, better indeed than economics itself.145 Figure 5.6 synthe-
sizes our findings. Arrow b (the effect of economics on civics) is non-
existent, while arrow c (the effect of civics on economics) is strong—
stronger even than arrow d. Moreover, arrow a (civic continuity) is very
strong, while arrow d (socioeconomic continuity) is generally weak. A
region's chances of achieving socioeconomic development during this
century have depended less on its initial socioeconomic endowments than
on its civic endowments. Insofar as we can judge from this simple analy-
sis, the contemporary correlation between civics and economics reflects
primarily the impact of civics on economics, not the reverse.146

Civic traditions have remarkable staying power. Moreover, as the dis-
coveries of the previous chapter showed, it is contemporary civic engage-
ment (arrow e), not socioeconomic development (arrow f), that directly
affects the performance of regional government. We now see further evi-
dence that that effect is not spurious. On the contrary, these results sug-
gest, civic traditions may have powerful consequences for economic de-
velopment and social welfare, as well as for institutional performance.

Union membership, we noted in the previous chapter, is best seen as a
concomitant of civic engagement, rather than as merely a response to eco-
nomic circumstance. This interpretation is strengthened by examining re-
gional patterns of union membership just after the first World War.147

Aggregate union membership rates in 1921 are very strongly correlated
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with prior civic traditions (r = .84). So strong is this link that, controlling
for civic traditions, there is no correlation at all between industrialization
and union membership. Union strength followed patterns of civic solidar-
ity, rather than patterns of economic development.148

These unexpected, elemental links between civics and economics cast
new light on the long-standing debate about the North-South development
gap, not only within Italy but also globally. The widening gulf between
North and South is the central issue of modern Italian history, and it is
worth recalling the stark facts that have aroused such passion among
scholars and activists. At Unification, neither the North nor the South had
really been touched by the industrial revolution. As late as 1881, roughly
60 percent of Italians worked on the land (slightly more in the North),
while fewer than 15 percent (slightly more in the South) worked in manu-
facturing, including cottage industry. However, northern farms were
more productive, and thus per capita income was probably 15-20 percent
higher in the North at the time of Unification. After 1896, however, in-
dustrialization began to move the North sharply ahead, whereas the South
actually became less urban and less industrial between 1871 and 1911.
Thus, by 1911 the North-South gap had widened appreciably: northern
incomes were about 50 percent higher.149

Throughout the twentieth century the North-South gap has grown re-
lentlessly, despite swings in world conditions (war and peace, the Great
Depression and the postwar boom), fundamental constitutional changes
(monarchy, Fascism, and parliamentary democracy), and great changes
in economic policy (the Fascist attempt at autarky, European integration,
and, not least, a massive program of public investments in the Mezzo-
giorno over the last forty years). Even though the South has experienced
some modest, welcome development in recent decades, at the same time
the North has enjoyed one of the most remarkable growth spurts in West-
ern economic history, pulling further and further ahead of the South. By
the mid-1980s, per capita income was more than 80 percent higher in the
North.150

Few topics in Italian historiography have aroused such debate as this
steadily increasing dualism—the so-called "Southern Question." Con-
ventional economic theory, in fact, predicts gradual convergence in levels
of regional development within a single country, only heightening the
puzzle of Italian dualism.151 Many possible answers have been offered:

• Physical disadvantages of the South, including distance from markets, un-
favorable terrain, and lack of natural resources.

•  Misguided government policies, especially in the late nineteenth century,
including, in particular,

(1) trade policy (first, free trade that killed off fledgling southern in-
dustry and later protection that encouraged northern industry);
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(2) fiscal policy (high taxes on the South, and spending to benefit the
North, on education, defense industries, and land reclamation—al-
though by the end of the nineteenth century total taxes were proportion-
ally no higher in the South152 and the national government had already
begun investing substantial sums in public works there); and

(3) industrial policy (which served northern interests by promoting an
alliance between heavy industry and large banks).

•  Market externalities, the "economics of agglomeration," and "learning by
doing" that magnified the North's modest initial advantages.153

•  The "moral poverty" and absence of human capital in the Mezzogiorno,
 along with the culture of patron-clientelism.154

Both the North-South gap in Italy, and the range of theories that have
been offered to account for it, mirror the broader debate about develop-
ment in the Third World. Why do so many countries remain underdevel-
oped: inadequate resources? government mistakes? center-periphery de-
pendencia? market failures? "culture"? Precisely for that reason, studies
of the Italian case have the potential to contribute importantly to our un-
derstanding of why many (but not all) Third World countries remain inex-
tricably and inexplicably mired in poverty.

As Toniolo recently observed about the Italian debate, however, "this
great flourishing of ideas and interpretations has not been supported—
either then or later—by an adequate commitment to quantitative analy-
sis. . . . Although the works dedicated to [the 'southern question'] would
fill an entire library, many of the economist's questions as to the size and
causes of Italian economic dualism . . . remain unanswered."155

The historical record, both distant and recent, leads us (like others) to
suspect that sociocultural factors are an important part of the explana-
tion.156 To be sure, any single-factor interpretation is surely wrong. Civic
traditions alone did not trigger (nor, in that sense, "cause") the North's
rapid and sustained economic progress over the last century; that takeoff
was occasioned by changes in the broader national, international, and
technological environment. On the other hand, civic traditions help ex-
plain why the North has been able to respond to the challenges and op-
portunities of the nineteenth and twentieth centuries so much more
effectively than the South.

How might this "macro" link between civics and economics be mani-
fested at the "micro" level? Through what mechanisms might the norms
and networks of the civic community contribute to economic prosperity?
This key question merits more work (and we shall return to it in the next
chapter), but some important insights are provided by an independent
body of research carried out in recent years by Italian and American polit-
ical economists. Arnaldo Bagnasco first called attention to the fact that,
alongside the familiar "two Italies" of the northern industrial triangle and
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the backward Mezzogiorno, existed a "third Italy," based on a "diffuse
economy"—small-scale, but technologically advanced, and highly pro-
ductive.157 Michael Piore and Charles Sabel extended this analysis, point-
ing to numerous examples in north-central Italy of craft-like "flexible
specialization"—high-fashion textile firms around Prato, the Brescia
mini-mill steel producers, the motorbike industry of Bologna, the ceramic
tile makers of Sassuolo, and so on. Borrowing a concept from one of the
founders of modern economics, Alfred Marshall, scholars have come to
term such areas "industrial districts."158

Among the distinguishing features of these decentralized, but inte-
grated industrial districts is a seemingly contradictory combination of
competition and cooperation. Firms compete vigorously for innovation in
style and efficiency, while cooperating in administrative services, raw
materials purchases, financing, and research. These networks of small
firms combine low vertical integration and high horizontal integration,
through extensive subcontracting and "putting out" of extra business to
temporarily underemployed competitors. Active industrial associations
provide administrative and even financial aid, while local government
plays an active role in providing the necessary social infrastructure and
services, such as professional training, information on export markets and
world fashion trends, and so on. The result is a technologically advanced
and highly flexible economic structure, which proved precisely the right
recipe for competing in the fast-moving economic world of the 1970s and
1980s. Not surprisingly, these regions of flexible specialization have en-
joyed above average prosperity during these two decades.159

At the heart of this peculiarly productive economic structure is a set of
institutional mechanisms that enable competition to coexist with coopera-
tion by forestalling opportunism. "A rich network of private economic
associations and political organizations . . . have constructed an environ-
ment in which markets prosper by promoting cooperative behavior and by
providing small firms with the infrastructural needs that they could not
afford alone."160

Social mobility is high in these industrial districts, as workers move
from salaried jobs to self-employment and back again. Although labor
unions are often well developed and strikes are not rare, the practice of
"social compromise" encourages flexibility and innovation. Mutual assis-
tance is common, and technical innovations diffuse quickly from firm to
firm. The importance of cooperative horizontal networks among small
firms and worker-owners contrasts with the salience of vertical authority
and communication in large, conventional firms elsewhere in Italy. In
short, by contrast with the "internal" economies of scale highlighted in
classical theories of the firm, Marshallian industrial districts rely heavily
on "external economies." "Narrow economic considerations combine
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with less precisely calculable ideas of collective advantage to create a
sense of professional solidarity which is the backdrop and limit for com-
petition between the firms."161

Piore and Sabel conclude that "the cohesion of the industry rests on a
more fundamental sense of community, of which the various institutional
forms of cooperation are more the result than the cause. . . . Among the
ironies of the resurgence of craft production is that its deployment of mod-
ern technology depends on its reinvigoration of affiliations that are associ-
ated with the preindustrial past."162

Typically singled out as essential for the success of industrial districts,
in Italy and beyond, are norms of reciprocity and networks of civic en-
gagement. Networks facilitate flows of information about technological
developments, about the creditworthiness of would-be entrepreneurs,
about the reliability of individual workers, and so on. Innovation depends
on "continual informal interaction in cafes and bars and in the street."
Social norms that forestall opportunism are so deeply internalized that the
issue of opportunism at the expense of community obligation is said to
arise less often here than in areas characterized by vertical and clientel-
istic networks. What is crucial about these small-firm industrial dis-
tricts, conclude most observers, is mutual trust, social cooperation, and a
well-developed sense of civic duty—in short, the hallmarks of the civic
community.163 It is no surprise to learn that these highly productive,
small-scale industrial districts are concentrated in those very regions of
north-central Italy that we have highlighted as centers of civic traditions,
of the contemporary civic community, and of high-performance regional
government.

We regard these discoveries about the cultural antecedents of economic
development as provocative, rather than conclusive. It would be ridicu-
lous to suppose that the civic traditions we have sketched in this chapter
are the only—or even the most important—determinant of economic
prosperity. In fact, as the British historical geographers John Langton and
R.J. Morris point out, "Whether cultural inheritance or economic devel-
opment is constructed to be an independent element will depend very
much on the time-scale within which the historical process is conceived.
It is obvious that they interact to change one another. There was no cause
and effect but a dialectical process of reciprocation."164 Our bivariate
model (Figure 5.6) is too simple to account for all of the factors that may
influence regional economic progress, such as natural resources, conve-
nience to major markets, and national economic policies. Much finer-
grained studies (including studies at the subregional level) would be nec-
essary to substantiate the broad historical argument we have sketched.

Nevertheless, the evidence of this chapter dramatizes the power of
historical continuities to affect the odds of institutional success. Even
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our simple findings imply that, to the extent that we have overlooked
the "real" cause(s) of economic development (call that Factor X), then
Factor X must be more closely correlated with civic traditions than with
prior economic development. Once established, affluence may reinforce
"civic-ness," while poverty probably discourages its emergence, in an
interlocked pair of vicious and virtuous circles. Our evidence argues,
however, that the "economics civics" loop in these interactions is not
dominant. Civic norms and networks are not simply froth on the waves of
economic progress.

During the last ten centuries—and particularly in the last several de-
cades—Italy has undergone massive economic, social, political, and
demographic change. Millions of Italians migrated from one region to
another, more than nine million of them (or roughly one-fifth of the entire
population) in the fifteen years after 1955.165 During the first century after
Unification, regions leapfrogged one another in the socioeconomic rank-
ings. Regions with a relatively industrial economy in 1970 had not neces-
sarily been the industrial regions a century earlier, and regions with good
public health in 1970 had not been the healthier ones in 1870.

Despite this whirl of change, however, the regions characterized by
civic involvement in the late twentieth century are almost precisely the
same regions where cooperatives and cultural associations and mutual aid
societies were most abundant in the nineteenth century, and where neigh-
borhood associations and religious confraternities and guilds had contrib-
uted to the flourishing communal republics of the twelfth century. And
although those civic regions were not especially advanced economically
a century ago, they have steadily outpaced the less civic regions both in
economic performance and (at least since the advent of regional govern-
ment) in quality of government. The astonishing tensile strength of civic
traditions testifies to the power of the past.

But why is the past so powerful? What virtuous circles in the North
have preserved these traditions of civic engagement through centuries of
radical social, economic, and political change? What vicious circles in the
South have reproduced perennial exploitation and dependence? To ad-
dress such questions we must think not merely in terms of cause and ef-
fect, but in terms of social equilibria. To that task we turn in the next
chapter.
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Social Capital and Institutional Success

DILEMMAS OF COLLECTIVE ACTION

Collective life in the less civic regions of Italy has been blighted for a
thousand years and more. Why? It can hardly be that the inhabitants pre-
fer solitary and submissive squalor.1 Foreign oppression might once have
been part of the explanation for their plight, but the regional experiment
suggests that self-government is no panacea. One is tempted to ask in
exasperation: Have people in these troubled regions learned nothing at all
from their melancholy experience? Surely they must see that they would
all be better off if only everyone would cooperate for the common good.2

David Hume, the eighteenth-century Scottish philosopher, offered a
simple parable that captures the essential dilemma that confounds rational
public-spiritedness:

Your corn is ripe to-day; mine will be so to-morrow. 'Tis profitable for us
both, that I shou'd labour with you to-day, and that you shou'd aid me to-
morrow. I have no kindness for you, and know you have as little for me. I
will not, therefore, take any pains upon your account; and should I labour
with you upon my own account, in expectation of a return, I know I shou'd
be disappointed, and that I shou'd in vain depend upon your gratitude. Here
then I leave you to labour alone; You treat me in the same manner. The
seasons change; and both of us lose our harvests for want of mutual confi-
dence and security.3

Failure to cooperate for mutual benefit does not necessarily signal igno-
rance or irrationality. Game theorists have studied this fundamental pre-
dicament under a variety of guises.

• In the tragedy of the commons, no herder can limit grazing by anyone else's
flock. If he limits his own use of the common meadow, he alone loses. Yet
unlimited grazing destroys the common resource on which the livelihood
of all depends.

• A public good, such as clean air or safe neighborhoods, can be enjoyed by
everyone, regardless of whether he contributes to its provision. Under ordi-
nary circumstances, therefore, no one has an incentive to contribute to pro-
viding the public good, and too little is produced, causing all to suffer.

• In the dismal logic of collective action, every worker would benefit if all
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struck simultaneously, but whoever raises the strike banner risks betrayal
by a well-rewarded scab, so everyone waits, hoping to benefit from some-
one else's foolhardiness.

• In the prisoner's dilemma, a pair of accomplices is held incommunicado,
and each is told that if he alone implicates his partner, he will escape scot-
free, but if he remains silent, while his partner confesses, he will be pun-
ished especially severely. If both remained silent, both would be let off
lightly, but unable to coordinate their stories, each is better off squealing,
no matter what the other does.

In all these situations, as in Hume's rustic anecdote, every party would
be better off if they could cooperate. In the absence of a credible mutual
commitment, however, each individually has an incentive to defect and
become a "free rider." Each rationally expects the other to defect, leaving
him with the "sucker's payoff." "These models are . . . extremely useful
for explaining how perfectly rational individuals can produce, under
some circumstances, outcomes that are not 'rational' when viewed from
the perspective of all those involved."4

This quandary does not arise from malevolence or misanthropy, al-
though those sentiments may be fostered by its grim denouement. Even if
neither party wishes harm to the other, and even if both are conditionally
predisposed to cooperate—I will, if you will—they can have no guarantee
against reneging, in the absence of verifiable, enforceable commitments.
Worse yet, each knows that the other faces the same predicament. "It is
necessary not only to trust others before acting cooperatively, but also to
believe that one is trusted by others."5 In such circumstances, each finds
cooperation irrational, and all end up with an outcome no one wants—
unharvested corn, overgrazed commons, deadlocked government.

The principal problem for Hume's farmers is the absence of credible
sanctions against defection: How can each be confident that the other will
keep his word in the face of temptation to shirk? More complex contexts,
like modern government (or modern markets), bring the added complica-
tion of monitoring: How can one agent know whether another did in fact
make a "good faith effort" to keep his word, in the face of multiple uncer-
tainties and countervailing pressures? Both accurate information and reli-
able enforcement are essential to successful cooperation.

The performance of all social institutions, from international credit
markets to regional governments to bus queues, depends on how these
problems are resolved. In a world of saints, perhaps, dilemmas of collec-
tive action would not arise, but universal altruism is a quixotic premise for
either social action or social theory. If actors are unable to make credible
commitments to one another, they must forgo many opportunities for mu-
tual gain—ruefully, but rationally.
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Hobbes, one of the first great social theorists to confront this perplex-
ity, offered the classic solution: third-party enforcement. If both parties
concede to the Leviathan the power to enforce comity between them, their
reward is the mutual confidence necessary to civil life. The state enables
its subjects to do what they cannot do on their own—trust one another.
"Everyone for himself and the State for all," as Pietr Kropotkin, the Rus-
sian anarchist, skeptically characterized the guiding principle of modern
society.6

Sadly, the solution is too neat. North puts the problem succinctly:

In principle, third-party enforcement would involve a neutral party with the
ability, costlessly, to be able to measure the attributes of a contract and,
costlessly, to enforce agreements such that the offending party always had to
compensate the injured party to a degree that made it costly to violate the
contract. These are strong conditions that obviously are seldom, if ever, met
in the real world.7

Part of the difficulty is that coercive enforcement is expensive: "Socie-
ties which rely heavily on the use of force are likely to be less efficient,
more costly, and more unpleasant than those where trust is maintained by
other means."8 The more basic problem, however, is that impartial en-
forcement is itself a public good, subject to the same basic dilemma that
it aims to solve. For third-party enforcement to work, the third party must
itself be trustworthy, but what power could ensure that the sovereign
would not "defect"? "Put simply, if the state has coercive force, then
those who run the state will use that force in their own interest at the
expense of the rest of society."9

History has taught southern Italians the improbability of the Hobbesian
solution to dilemmas of collective action. "The classic providers of insti-
tutions—monarchs—sometimes provided institutions that were welfare
enhancing; but they also provided institutions that led to economic de-
cline."10 In the language of game theory, impartial third-party enforce-
ment is not generally a "stable equilibrium," that is, one in which no
player has an incentive to alter his behavior.

In the classic prisoner's dilemma and related dilemmas of collective
action, by contrast, defection is a stable equilibrium strategy for all par-
ties. "'Defect' is the unique best reply, not only to itself, but all strate-
gies, pure or mixed."11 However unfortunate the consequences for all
concerned, defection remains rational for any individual.

Yet, as others have observed, this theory proves too much, for it under-
predicts voluntary cooperation. To Hume's very example of uncoopera-
tive neighboring fanners, for example, we must counterpose the aiuta-
rella long practiced by sharecroppers in central Italy or the practice of
barn-raising on the American frontier, which are all the more puzzling in
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light of the compelling logic of collective action. "We should ask why
uncooperative behaviour does not emerge as often as game theory pre-
dicts."12

This question has engaged the creative energies of many scholars in
recent years. Game theorists generally agree that cooperation should be
easier when players engage in indefinitely repeated games, so that a de-
fector faces punishment in successive rounds. This principle is fundamen-
tal to further theorizing in this field. (It is so widely recognized that one
version of it is known as the Folk Theorem.)13 Other conditions internal
to the game itself that can favor cooperation, theoretically speaking, are
that the number of players be limited, that information about each player's
past behavior be abundant, and that players not discount the future too
heavily. Each of these factors is important. They seem to imply, how-
ever, that impersonal cooperation should be rare, whereas it seems to be
common in much of the modern world. How come?14

One important line of research, exemplified by the work of economist
Oliver Williamson, has emphasized the role of formal institutions in re-
ducing "transaction costs" (that is, the costs of monitoring and enforcing
agreements), and thus in enabling agents more efficiently to surmount
problems of opportunism and shirking.15 As we noted in Chapter 1, Eli-
nor Ostrom has recently demonstrated the value of this approach by care-
fully comparing cooperative attempts to manage common-pool resources,
such as grazing grounds, water supplies, and fisheries. Why, she asks,
have some institutions succeeded in overcoming the logic of collective
action and others failed? Among the principles of institutional design sug-
gested by her comparisons are that the boundaries of the institution be
clearly defined, that affected parties participate in defining the rules, that
violators be subject to graduated sanctions, that low-cost mechanisms be
available for resolving conflicts, and so on.16

This version of "the new institutionalism" leaves open, however, a cru-
cial question: How and why are formal institutions that help surmount
collective action problems actually provided? It would seem that the par-
ticipants themselves cannot create the institution, for the same reason that
they need it in the first place, and an impartial "lawgiver" is as problemati-
cal as an impartial Hobbesian sovereign:17

We cannot write a contract (i.e., a constitution) to abide by our constitution
without falling into an infinite regress of such contracts. Formal mechanisms
of social control should archetypically be subject to free riding, as ruling
cliques whittle away at the constitution, otherwise well-meaning citizens let
their neighbors bear the costs of policing these usurpers, and scofflaws cheat
on their taxes and run traffic lights."18

Scofflaws, shirkers, and ruling cliques do afflict many societies, of
course, as citizens in the less civic regions of Italy can testify. Yet collab-
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orative institutions elsewhere seem to work more effectively. Why? To
resolve this puzzle, some hard-nosed theorists recently have turned to
what Robert Bates terms "soft" solutions, such as community and trust:
"In a world in which there are prisoner's dilemmas, cooperative commu-
nities will enable rational individuals to transcend collective dilemmas."19

SOCIAL CAPITAL, TRUST,
AND ROTATING CRE DIT ASSOCIATIONS

Success in overcoming dilemmas of collective action and the self-defeat-
ing opportunism that they spawn depends on the broader social context
within which any particular game is played. Voluntary cooperation is eas-
ier in a community that has inherited a substantial stock of social capital,
in the form of norms of reciprocity and networks of civic engagement.20

Social capital here refers to features of social organization, such as
trust, norms, and networks, that can improve the efficiency of society by
facilitating coordinated actions:

Like other forms of capital, social capital is productive, making possible the
achievement of certain ends that would not be attainable in its absence. . . .
For example, a group whose members manifest trustworthiness and place
extensive trust in one another will be able to accomplish much more than a
comparable group lacking that trustworthiness and trust. . . . In a farming
community . . . where one farmer got his hay baled by another and where
farm tools are extensively borrowed and lent, the social capital allows each
farmer to get his work done with less physical capital in the form of tools and
equipment.21

Spontaneous cooperation is facilitated by social capital. An instructive
illustration of this principle is a type of informal savings institution found
on every continent called a rotating credit association. A rotating credit
association consists of a group "who agree to make regular contributions
to a fund which is given, in whole or in part, to each contributor in rota-
tion."22 Rotating credit associations have been reported from Nigeria to
Scotland, from Peru to Vietnam, from Japan to Egypt, from West Indian
immigrants in the eastern United States to Chicanos in the West, from
illiterate Chinese villagers to bank managers and economic forecasters in
Mexico City. Many U.S. savings and loans reportedly began life as rotat-
ing credit associations.23

In a typical rotating credit association, each of twenty members might
contribute a monthly sum equivalent to one dollar, and each month a dif-
ferent member would receive that month's pot of twenty dollars to be used
as he or she wished (to finance a wedding, a bicycle, a sewing machine,
or new inventory for a small shop).24 That member is ineligible for subse-
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quent distributions, but is expected to continue making regular contribu-
tions until all members have had a turn at receiving the pot. Rotating
credit associations vary widely in size, social composition, organization,
and procedures for determining the payout. All combine sociability with
small-scale capital formation.

Rotating credit associations, however convivial their meetings, repre-
sent something more than social entertainment or altruism. Clifford
Geertz reports from Java, for example, that the arisan (the term literally
means "cooperative endeavor" or "mutual help") reflects "not so much a
general spirit of cooperativeness—Javanese peasants tend, like many
peasants, to be rather suspicious of groups larger than the immediate fam-
ily—but a set of explicit and concrete practices of exchange of labor, of
capital, and of consumption goods which operate in all aspects of life.
. . . Cooperation is founded on a very lively sense of the mutual value to
the participants of such cooperation, not on a general ethic of the unity of
all men or on an organic view of society."25

Rotating credit associations clearly violate the logic of collective ac-
tion: Why shouldn't a participant drop out once he has received the pot?
Seeing that risk, why would anyone else contribute in the first place? "A
rotating credit association obviously cannot function unless all members
continue to keep up their obligations."26 Yet rotating credit associations
flourish where no legal Leviathan stands ready to punish defection.

The risk of default is well recognized by participants, and organizers
select members with some care. Thus, a reputation for honesty and reli-
ability is an important asset for any would-be participant. One important
source of reputational information, of course, is previous participation in
another rotating credit association, and acquiring a sound reputation is
one important side-benefit of taking part. Both reputational uncertainty
and the risk of default are minimized by strong norms and by dense net-
works of reciprocal engagement. So strong can be the norm against defec-
tion that members on the verge of default are reported to have sold daugh-
ters into prostitution or committed suicide.27

In a small, highly personalized community, such as an Ibo village in
Nigeria, the threat of ostracism from the socioeconomic system is a pow-
erful, credible sanction. In the more diffuse, impersonal society of con-
temporary Mexico City, by contrast, more complex networks of mutual
trust must be woven together to support rotating credit associations.
Vélez-Ibañez has described a flourishing array of Mexican rotating credit
associations extending along social networks, based on confianza (gener-
alized reciprocity and mutual trust). "Confianza links will be both direct
and indirect and will vary in quality and density. In many cases, members
must trust in the trust of others to complete their obligations, since they
know little about them. As one informant put it, 'mutual trust is lent'."28
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Social networks allow trust to become transitive and spread: I trust you,
because I trust her and she assures me that she trusts you.

Rotating credit associations illustrate how dilemmas of collective ac-
tion can be overcome by drawing on external sources of social capital, for
they "use pre-existing social connections between individuals to help cir-
cumvent problems of imperfect information and enforceability."29 Like
conventional capital for conventional borrowers, social capital serves as
a kind of collateral, but it is available to those who have no access to
ordinary credit markets.30 Lacking physical assets to offer as surety, the
participants in effect pledge their social connections. Thus social capital
is leveraged to expand the credit facilities available in these communities
and to improve the efficiency with which markets operate there.

Rotating credit associations are often found in conjunction with co-
operatives and other forms of mutual aid and solidarity. In part, this is
because all these forms of voluntary cooperation are fed by the same
underlying stock of social capital. As Ostrom reports of small-scale
common-pool resources (CPR), such as Alpine meadows, "When indi-
viduals have lived in such situations for a substantial time and have devel-
oped shared norms and patterns of reciprocity, they possess social capital
with which they can build institutional arrangements for resolving CPR
dilemmas."31

Mutual aid practices, like rotating credit associations, themselves also
represent investments in social capital. The Javanese arisan "is com-
monly viewed by its members less as an economic institution than a
broadly social one whose main purpose is the strengthening of community
solidarity." In Japan, too, "the ko is but one of several traditional forms of
mutual aid common in Japanese villages, including exchange labor pat-
terns, reciprocal gift giving, communal house raising and repairing,
neighborly assistance in death, illness, and other personal crises and so
forth. Thus, as in rural Java, the rotating credit association is more than a
simple economic institution: it is a mechanism strengthening the overall
solidarity of the village."32

As with conventional capital, those who have social capital tend to ac-
cumulate more—"them as has, gets." "Success in starting small-scale ini-
tial institutions enables a group of individuals to build on the social capital
thus created to solve larger problems with larger and more complex insti-
tutional arrangements. Current theories of collective action do not stress
the process of accretion of institutional capital."33

Most forms of social capital, such as trust, are what Albert Hirschman
has called "moral resources"—that is, resources whose supply increases
rather than decreases through use and which become depleted if not
used.34 The more two people display trust towards one another, the
greater their mutual confidence.35 Conversely:
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Deep distrust is very difficult to invalidate through experience, for either it
prevents people from engaging in the appropriate kind of social experiment
or, worse, it leads to behaviour which bolsters the validity of distrust it-
self. . . . Once distrust has set in it soon becomes impossible to know if it
was ever in fact justified, for it has the capacity to be self-fulfilling.36

Other forms of social capital, too, such as social norms and networks,
increase with use and diminish with disuse.37 For all these reasons, we
should expect the creation and destruction of social capital to be marked
by virtuous and vicious circles.

One special feature of social capital, like trust, norms, and networks, is
that it is ordinarily a public good, unlike conventional capital, which is
ordinarily a private good. "As an attribute of the social structure in which
a person is embedded, social capital is not the private property of any of
the persons who benefit from it."38 Like all public goods, social capital
tends to be undervalued and undersupplied by private agents. For exam-
ple, my reputation for trustworthiness benefits you as well as me, since it
enables us both to engage in mutually rewarding cooperation. But I dis-
count the benefits to you of my being trustworthy (or the costs to you of
my being untrustworthy) and thus I underinvest in trust formation.39 This
means that social capital, unlike other forms of capital, must often be
produced as a by-product of other social activities.40

Trust is an essential component of social capital. As Kenneth Arrow
has observed, "Virtually every commercial transaction has within itself an
element of trust, certainly any transaction conducted over a period of
time. It can be plausibly argued that much of the economic backwardness
in the world can be explained by the lack of mutual confidence."41 An-
thony Pagden recalls the insights of a shrewd eighteenth-century Neapoli-
tan economist, Antonio Genovesi:

In the absence of trust, [Genovesi] pointed out, "there can be no certainty in
contracts and hence no force to the laws," and a society in that condition is
effectively reduced "to a state of semi-savagery." . . . [In Genovesi's
Naples] bonds and even money, since so much of it was false, were no longer
freely accepted and the Neapolitans were reduced to the condition of the
savages described by Genovesi who will only give with the right hand if they
simultaneously receive with the left.42

In the civic regions of Italy, by contrast to Naples, social trust has long
been a key ingredient in the ethos that has sustained economic dynamism
and government performance.43 Cooperation is often required—between
legislature and executive, between workers and managers, among politi-
cal parties, between the government and private groups, among small
firms, and so on. Yet explicit "contracting" and "monitoring" in such



S O C I A L C A P I T A L 171

cases is often costly or impossible, and third-party enforcement is imprac-
tical. Trust lubricates cooperation. The greater the level of trust within a
community, the greater the likelihood of cooperation. And cooperation
itself breeds trust. The steady accumulation of social capital is a crucial
part of the story behind the virtuous circles of civic Italy.

The trust that is required to sustain cooperation is not blind. Trust en-
tails a prediction about the behavior of an independent actor. "You do not
trust a person (or an agency) to do something merely because he says he
will do it. You trust him only because, knowing what you know of his
disposition, his available options and their consequences, his ability and
so forth you expect that he will choose to do it."44 In small, close-knit
communities, this prediction can be based on what Bernard Williams calls
"thick trust," that is, a belief that rests on intimate familiarity with this
individual. In larger, more complex settings, however, a more imper-
sonal or indirect form of trust is required.45 How does personal trust be-
come social trust?

NORMS OF RECIPROCITY AND
NETWORKS OF CIVIC ENGAGEMENT

Social trust in complex modern settings can arise from two related
sources—norms of reciprocity and networks of civic engagement.46 So-
cial norms, according to James Coleman, transfer the right to control an
action from the actor to others, typically because that action has "external-
ities," that is, consequences (positive or negative) for others. Sometimes
externalities can be captured through a market exchange, but often they
cannot. Norms arise when "an action has similar externalities for a set of
others, yet markets in the rights of control of the action cannot easily be
established, and no single actor can profitably engage in an exchange to
gain rights of control."47 Norms are inculcated and sustained by modeling
and socialization (including civic education) and by sanctions.48

An example may clarify: Novembers here are windy, and my leaves are
likely to end up on other people's yards. However, it is not feasible for my
neighbors to get together to bribe me to rake. The norm of keeping lawns
leaf-free is powerful in my neighborhood, however, and it constrains my
decision as to whether to spend Saturday afternoon watching TV. This
norm is not actually taught in local schools, but neighbors mention it
when newcomers move in, and they reinforce it in frequent autumnal
chats, as well as by obsessive raking of their own yards. Non-rakers risk
being shunned at neighborhood events, and non-raking is rare. Even
though the norm has no legal force, and even though I prefer watching the
Buckeyes to raking up leaves, I usually comply with the norm.
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Norms such as those that undergird social trust evolve because they
lower transaction costs and facilitate cooperation.49 The most important
of these norms is reciprocity. Reciprocity is of two sorts, sometimes
called "balanced" (or "specific") and "generalized" (or "diffuse").50 Bal-
anced reciprocity refers to a simultaneous exchange of items of equivalent
value, as when office-mates exchange holiday gifts or legislators log-roll.
Generalized reciprocity refers to a continuing relationship of exchange
that is at any given time unrequited or imbalanced, but that involves mu-
tual expectations that a benefit granted now should be repaid in the future.
Friendship, for example, almost always involves generalized reciprocity.
Cicero (a native, by the way, of central Italy) stated the norm of general-
ized reciprocity with admirable clarity: "There is no duty more indispen-
sable than that of returning a kindness. All men distrust one forgetful of
a benefit."51

The norm of generalized reciprocity is a highly productive component
of social capital. Communities in which this norm is followed can more
efficiently restrain opportunism and resolve problems of collective ac-
tion.52 Reciprocity was at the core of the "tower societies" and other
self-help associations that eased the security dilemma for citizens in the
northern communal republics of medieval Italy, as well as the mutual aid
societies that arose to address the economic insecurities of the nineteenth
century. The norm of generalized reciprocity serves to reconcile self-
interest and solidarity:

Each individual act in a system of reciprocity is usually characterized by a
combination of what one might call short-term altruism and long-term self-
interest: I help you out now in the (possibly vague, uncertain and uncalcu-
lating) expectation that you will help me out in the future. Reciprocity is
made up of a series of acts each of which is short-run altruistic (benefiting
others at a cost to the altruist) but which together typically make every partic-
ipant better off.53

An effective norm of generalized reciprocity is likely to be associated
with dense networks of social exchange. In communities where people
can be confident that trusting will be requited, not exploited, exchange is
more likely to ensue. Conversely, repeated exchange over a period of
time tends to encourage the development of a norm of generalized reci-
procity.54 In addition, certain sorts of social networks themselves facili-
tate the resolution of dilemmas of collective action. Mark Granovetter has
stressed that trust is generated and malfeasance discouraged when agree-
ments are "embedded" within a larger structure of personal relations and
social networks.55

Personal interaction generates information about the trustworthiness of
other actors that is relatively inexpensive and reliable. As the folk theo-
rem from game theory reminds us, ongoing social relations can generate
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incentives for trustworthiness. In addition, continuing relations "often be-
come overlaid with social content that carries strong expectations of trust
and abstention from opportunism. . . . Prisoner's Dilemmas are . . .
often obviated by the strength of personal relations."56 The embedded-
ness approach predicts that the mix of order and disorder, of cooperation
and opportunism, in a society will depend on the pre-existing social
networks.

Any society—modern or traditional, authoritarian or democratic, feu-
dal or capitalist—is characterized by networks of interpersonal communi-
cation and exchange, both formal and informal. Some of these networks
are primarily "horizontal," bringing together agents of equivalent status
and power. Others are primarily "vertical," linking unequal agents in
asymmetric relations of hierarchy and dependence. In the real world, of
course, almost all networks are mixes of the horizontal and the vertical:
Even bowling teams have captains, while prison guards occasionally frat-
ernize with inmates. The actual networks that characterize an organiza-
tion may be inconsistent with the ideology that inspires it.57 Nominally
similar groups may have different types of networks. For example, all
religious groups blend hierarchy and equality, but networks within Prot-
estant congregations are traditionally thought to be more horizontal than
networks in the Catholic Church.58 Nonetheless, the basic contrast be-
tween horizontal and vertical linkages, between "web-like" and "may-
pole-like" networks, is reasonably clear.

Networks of civic engagement, like the neighborhood associations,
choral societies, cooperatives, sports clubs, mass-based parties, and the
like examined in Chapters 4 and 5, represent intense horizontal interac-
tion. Networks of civic engagement are an essential form of social capi-
tal: The denser such networks in a community, the more likely that its
citizens will be able to cooperate for mutual benefit. Why, exactly, do
networks of civic engagement have this powerfully beneficial side-effect?

• Networks of civic engagement increase the potential costs to a defector in
any individual transaction. Opportunism puts at risk the benefits he expects
to receive from all the other transactions in which he is currently engaged,
as well as the benefits from future transactions. Networks of civic engage-
ment, in the language of game theory, increase the iteration and intercon-
nectedness of games.59

• Networks of civic engagement foster robust norms of reciprocity. Compa-
triots who interact in many social contexts "are apt to develop strong norms
of acceptable behavior and to convey their mutual expectations to one an-
other in many reinforcing encounters." These norms are reinforced by "the
network of relationships that depend on the establishment of a reputation
for keeping promises and accepting the norms of the local community re-
garding behavior."60
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• Networks of civic engagement facilitate communication and improve the
flow of information about the trustworthiness of individuals. Networks
of civic engagement allow reputations to be transmitted and refined.61 As
we have seen, trust and cooperation depend on reliable information about
the past behavior and present interests of potential partners, while uncer-
tainty reinforces dilemmas of collective action. Thus, other things being
equal, the greater the communication (both direct and indirect) among par-
ticipants, the greater their mutual trust and the easier they will find it to
cooperate.62

• Networks of civic engagement embody past success at collaboration,
which can serve as a culturally-defined template for future collaboration.
"The cultural filter provides continuity so that the informal solution to ex-
change problems in the past carries over into the present and makes those
informal constraints important sources of continuity in long-run social
change."63

As we observed in Chapter 5, the civic traditions of northern Italy pro-
vide a historical repertoire of forms of collaboration that, having proved
their worth in the past, are available to citizens for addressing new prob-
lems of collective action. Mutual aid societies were built on the razed
foundations of the old guilds, and cooperatives and mass political parties
then drew on the experience of the mutual aid societies. The contempo-
rary Italian environmental movement draws on these earlier precedents.
Conversely, where no prior example of successful civic collaboration ex-
ists, it is more difficult to overcome barriers of suspicion and shirking.
Faced with new problems requiring collective resolution, men and
women everywhere look to their past for solutions. Citizens of civic com-
munities find examples of successful horizontal relationships in their his-
tory, whereas those in less civic regions find, at best, examples of vertical
supplication.

A vertical network, no matter how dense and no matter how important
to its participants, cannot sustain social trust and cooperation. Vertical
flows of information are often less reliable than horizontal flows, in part
because the subordinate husbands information as a hedge against exploi-
tation. More important, sanctions that support norms of reciprocity
against the threat of opportunism are less likely to be imposed upwards
and less likely to be acceded to, if imposed.64 Only a bold or foolhardy
subordinate, lacking ties of solidarity with peers, would seek to punish a
superior.

Patron-client relations, for example, involve interpersonal exchange
and reciprocal obligations, but the exchange is vertical and the obligations
asymmetric. Pitt-Rivers calls clientelism "lopsided friendship."65 Fur-
thermore, the vertical bonds of clientelism "seem to undermine the hori-
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zontal group organisation and solidarity of clients and patrons alike—but
especially of the clients."66 Two clients of the same patron, lacking direct
ties, hold nothing hostage to one another. They have nothing to stake
against mutual defection and nothing to fear from mutual alienation. They
have no occasion to develop a norm of generalized reciprocity and no
history of mutual collaboration to draw on. In the vertical patron-client
relationship, characterized by dependence instead of mutuality, oppor-
tunism is more likely on the part of both patron (exploitation) and client
(shirking). The fact that vertical networks are less helpful than horizontal
networks in solving dilemmas of collective action may be one reason why
capitalism turned out to be more efficient than feudalism in the eighteenth
century, and why democracy has proven more effective than autocracy in
the twentieth century.

Kinship ties have a special role in the resolution of dilemmas of collec-
tive action. In some respects bonds of blood are comparable to horizontal
ties of civic engagement, but family is more nearly universal. It is no
accident that family firms and close-knit ethnic minorities (Jews in Eu-
rope, overseas Chinese in Asia, and so on) have been important in the
early stages of the commercial revolution. However, networks of civic
engagement are more likely to encompass broad segments of society
and thus undergird collaboration at the community level. Ironically, as
Granovetter has pointed out, "strong" interpersonal ties (like kinship and
intimate friendship) are less important than "weak ties" (like acquain-
tanceship and shared membership in secondary associations) in sustaining
community cohesion and collective action. "Weak ties are more likely to
link members of different small groups than are strong ones, which tend
to be concentrated within particular groups."67 Dense but segregated hori-
zontal networks sustain cooperation within each group, but networks of
civic engagement that cut across social cleavages nourish wider coopera-
tion. This is another reason why networks of civic engagement are such
an important part of a community's stock of social capital.

If horizontal networks of civic engagement help participants solve di-
lemmas of collective action, then the more horizontally structured an or-
ganization, the more it should foster institutional success in the broader
community. Membership in horizontally ordered groups (like sports
clubs, cooperatives, mutual aid societies, cultural associations, and vol-
untary unions) should be positively associated with good government.
Since the organizational realities of political parties vary from party to
party and region to region (vertical in some places, horizontal in others),
we should expect party membership as such to be unrelated to good gov-
ernment. Membership rates in hierarchically ordered organizations (like
the Mafia or the institutional Catholic Church) should be negatively asso-
ciated with good government; in Italy, at least, the most devout church-
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goers are the least civic-minded.68 All these expectations are consistent
with the evidence of this study, as we saw in Chapters 4 and 5.69 Good
government in Italy is a by-product of singing groups and soccer clubs,
not prayer.

This interpretation of the beneficial effects of civic networks is in some
respects contrary to other theories of political and economic development.
In The Rise and Decline of Nations, Mancur Olson, building on his own
seminal explication of the logic of collective action, argues that small
interest groups have no incentive to work toward the common good of
society and every incentive to engage in costly and inefficient "rent-
seeking"—lobbying for tax breaks, colluding to restrain competition, and
so on.70 Worse yet, in the absence of invasion or revolutionary change,
the thicket of special interest groups in any society grows ever denser,
choking off innovation and dampening economic growth. More and
stronger groups mean less growth. Strong society, weak economy.

Just as Olson laments the economic effects of associationism, some
students of political development argue that a strong, well organized, and
exuberant society impedes the effectiveness of government. Joel Migdal,
for example, has recently argued:

social structure, particularly the existence of numerous other social organiza-
tions that exercise effective social control, has a decisive [negative] effect on
the likelihood of the state's greatly expanding its capabilities. . . .The major
struggles in many societies, especially those with fairly new states . . . are
over whether the state will be able to displace other organizations in society
that make rules against the wishes and goals of state leaders.71

In short, more and stronger groups mean feeble government. Strong soci-
ety, weak state.

The evidence and the theory of our study contradict both these theses.
Historically, we argued in Chapter 5, norms and networks of civic en-
gagement have fostered economic growth, not inhibited it. This effect
continues today. Over the two decades since the birth of the regional gov-
ernments, civic regions have grown faster than regions with fewer associ-
ations and more hierarchy, controlling for their level of development in
1970. Of two regions equally advanced economically in 1970, the one
with a denser network of civic engagement grew significantly faster in
the ensuing years.72 Similarly, as we saw in Chapter 4, civic associations
are powerfully associated with effective public institutions. The theory
sketched in this chapter helps explain why social capital, as embodied in
horizontal networks of civic engagement, bolsters the performance of the
polity and the economy, rather than the reverse: Strong society, strong
economy; strong society, strong state.
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HISTORY AND INSTITUTIONAL PERF ORMANCE:
TWO SOCIAL EQUILIBRIA

In all societies, to summarize our argument so far, dilemmas of collective
action hamper attempts to cooperate for mutual benefit, whether in poli-
tics or in economics. Third-party enforcement is an inadequate solution to
this problem. Voluntary cooperation (like rotating credit associations) de-
pends on social capital. Norms of generalized reciprocity and networks of
civic engagement encourage social trust and cooperation because they re-
duce incentives to defect, reduce uncertainty, and provide models for fu-
ture cooperation. Trust itself is an emergent property of the social system,
as much as a personal attribute. Individuals are able to be trusting (and not
merely gullible) because of the social norms and networks within which
their actions are embedded.73

Stocks of social capital, such as trust, norms, and networks, tend to be
self-reinforcing and cumulative. Virtuous circles result in social equilib-
ria with high levels of cooperation, trust, reciprocity, civic engagement,
and collective well-being. These traits define the civic community. Con-
versely, the absence of these traits in the uncivic community is also self-
reinforcing. Defection, distrust, shirking, exploitation, isolation, dis-
order, and stagnation intensify one another in a suffocating miasma of
vicious circles. This argument suggests that there may be at least two
broad equilibria toward which all societies that face problems of collec-
tive action (that is, all societies) tend to evolve and which, once attained,
tend to be self-reinforcing.

The strategy of "never cooperate" is a stable equilibrium, for reasons
that are well explicated in standard accounts of the prisoner's dilemma.74

Once trapped in this situation, no matter how exploitative and backward,
it is irrational for any individual to seek a more collaborative alternative,
except perhaps within the immediate family. The "amoral familism" that
Banfield observed in the Mezzogiorno is, in fact, not irrational, but the
only rational strategy for survival in this social context.75 Actors in this
social equilibrium may well realize that they are worse off than they
would be in a more cooperative equilibrium, but getting to that happier
equilibrium is beyond the power of any individual.

In this setting, we should expect the Hobbesian, hierarchical solution
to dilemmas of collective action—coercion, exploitation, and depen-
dence—to predominate. This oppressive state of affairs is clearly inferior
to a cooperative outcome, for it dooms the society to self-perpetuating
backwardness. Nevertheless, it is preferable to a purely anarchic "state of
nature," as has also been clear to southern Italians from medieval to mod-
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ern times. This Hobbesian outcome has at least the virtue that it is attain-
able by individuals who are unable to trust their neighbors. Minimal secu-
rity, no matter how exploitative and inefficient, is not a contemptible
objective for the powerless.

The difficulty of solving dilemmas of collective action in this Hobbes-
ian equilibrium means that society is worse off than in a cooperative out-
come. This shortfall is probably even greater in a complex industrial or
postindustrial context, where impersonal cooperation is essential, than a
simple agricultural society. As Douglass North, an astute theorist of eco-
nomic history, has observed, "the returns on opportunism, cheating, and
shirking rise in complex societies."76 Thus, the importance of social capi-
tal (to inhibit opportunism, cheating, and shirking) increases as economic
development proceeds. This may help explain why the gap between the
civic North and the uncivic South has widened over the last century.

Authoritarian government, patron-clientelism, extralegal "enforcers,"
and the like represent a second-best, "default" solution: Through them,
individuals can find some refuge from the war of all against all, without
pursuing the impossible dream of cooperation. Force and family provide
a primitive substitute for the civic community. This equilibrium has been
the tragic fate of southern Italy for a millennium.

Given an adequate stock of social capital, however, a happier equilib-
rium is also attainable. Assuming that prisoner's dilemmas are iterated
or interconnected (as they are in a civic community), "brave reciprocity"
is also a stable equilibrium strategy, as the game theorist Robert Sugden
has recently shown: "Cooperate with people who cooperate with you (or
who cooperate with people like you), and don't be the first to defect."
Sugden shows, specifically, that in what he calls "the mutual-aid game"
(a formalization of the implicit bargaining that underlies mutual aid socie-
ties, cooperatives, rotating credit associations, Hume's game of the two
farmers, and so on) cooperation can be sustained indefinitely. To be sure,
even in an indefinitely repeated mutual-aid game, "always defect" is also
a stable equilibrium, but if a society can somehow move toward the co-
operative solution, it will be self-reinforcing.77 In a society characterized
by dense networks of civic engagement, where most people abide by civic
norms, it is easier to spot and punish the occasional "bad apple," so that
defection is riskier and less tempting.

Sugden's analysis leads to the conclusion that both "always defect" and
"reciprocate help" are contingent conventions—that is, rules that have
evolved in particular communities and, having so evolved, are stable, but
that might have evolved otherwise. In other words, reciprocity/trust and
dependence/exploitation can each hold society together, though at quite
different levels of efficiency and institutional performance. Once in either
of these two settings, rational actors have an incentive to act consistently
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with its rules. History determines which of these two stable outcomes
characterizes any given society.

Historical turning points thus can have extremely long-lived conse-
quences. As the "new institutionalists" have emphasized, institutions—
and we would add, the social settings that condition their operation—
evolve through history, but they do not reliably reach unique and efficient
equilibria.78 History is not always efficient, in the sense of weeding out
social practices that impede progress and encourage collective irrational-
ity. Nor is this inertia somehow attributable to individual irrationality. On
the contrary, individuals responding rationally to the social context be-
queathed to them by history reinforce the social pathologies.

Recent theorists of economic history have dubbed this feature of social
systems "path dependence": where you can get to depends on where
you're coming from, and some destinations you simply cannot get to from
here.79 Path dependence can produce durable differences in performance
between two societies, even when the formal institutions, resources, rela-
tive prices, and individual preferences in the two are similar. The implica-
tions of this point for economic (and political) development are profound:
"If the process by which we arrive at today's institutions is relevant and
constrains future choices, then not only does history matter but persistent
poor performance and long-run divergent patterns of development stem
from a common source."80

Douglass North has illustrated this point by tracing the post-colonial
experiences of North and South America to their respective colonial lega-
cies.81 After independence, both the United States and the Latin republics
shared constitutional forms, abundant resources, and similar international
opportunities; but North Americans benefited from their decentralized,
parliamentary English patrimony, whereas Latin Americans were cursed
with centralized authoritarianism, familism, and clientelism that they in-
herited from late medieval Spain. In our language, the North Americans
inherited civic traditions, whereas the Latin Americans were bequeathed
traditions of vertical dependence and exploitation. The point is not that
the preferences or predilections of individual North and South Americans
differed, but that historically derived social contexts presented them with
a different set of opportunities and incentives. The parallel between this
North-South contrast and our Italian case is striking.82

Using the term "institution" in a broad sense to mean "the rules of the
game in a society," North points out that institutional patterns are self-
reinforcing, even when they are socially inefficient.83 First, it is almost
always easier for an individual agent to adapt to the existing rules of the
game than to seek to change them. Indeed, those rules tend to induce the
rise of organizations and groups with a stake in their inefficiencies. Sec-
ond, once development has been set on a particular course, organizational
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learning, cultural habits, and mental models of the social world reinforce
that trajectory. Cooperation or shirking and exploitation become in-
grained. Informal norms and culture change more slowly than formal
rules, and tend to remold those formal rules, so that the external imposi-
tion of a common set of formal rules will lead to widely divergent out-
comes. All of these hypotheses are consistent with the deep continuities
traced in Chapter 5.

Each chapter in this book has begun with one question and ended with
another. Chapter 2 began with "How did the new regional institutions
affect the practice of politics?" and ended with "How successful was each
institution at governing?" Chapter 3 answered that question, leading us
naturally to ask "Why were some so much more successful than others?"
Chapter 4 traced differences in performance to differences in civic en-
gagement, which in turn raised the question, "Where did those differ-
ences in civic-ness come from?" Chapter 5 traced those differences to
distinctive traditions that have endured for nearly a thousand years, pos-
ing the puzzle, "How could such differences have proved so stable?"
Chapter 6 has explicated the vicious and virtuous circles that have led to
contrasting, path-dependent social equilibria.

This explanation, however persuasive, poses starkly yet another ques-
tion: "Why did the North and South get started on such divergent paths in
the eleventh century?" The hierarchical Norman regime in the South is
perhaps readily explained as the consequence of conquest by an unusually
effective force of foreign mercenaries. More problematical and poten-
tially more interesting are the origins of the communal republics. How did
the inhabitants of north-central Italy first come to seek collaborative solu-
tions to their Hobbesian dilemmas? The response to that question must
await further research, not least because historians report that the answer
seems lost in the mists of the Dark Ages.84 Our interpretation, however,
highlights the unique importance of trying to pierce those mists.

Social scientists have long debated what causes what—culture or struc-
ture. In the context of our argument this debate concerns the complicated
causal nexus among the cultural norms and attitudes and the social struc-
tures and behavioral patterns that make up the civic community. Quite
apart from the ambiguity of "culture" and "structure," however, this de-
bate is somewhat misplaced. Most dispassionate commentators recognize
that attitudes and practices constitute a mutually reinforcing equilib-
rium.85 Social trust, norms of reciprocity, networks of civic engagement,
and successful cooperation are mutually reinforcing. Effective collabora-
tive institutions require interpersonal skills and trust, but those skills and
that trust are also inculcated and reinforced by organized collaboration.
Norms and networks of civic engagement contribute to economic pros-
perity and are in turn reinforced by that prosperity.
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Linear causal questions must not crowd out equilibrium analysis. In
this context, the culture-vs.-structure, chicken-and-egg debate is ulti-
mately fruitless. More important is to understand how history smooths
some paths and closes others off. Douglass North summarizes the chal-
lenges ahead:

Path dependence means that history matters. We cannot understand today's
choices (and define them in the modeling of economic performance) without
tracing the incremental evolution of institutions. But we are just beginning
the serious task of exploring the implications of path dependence. . . . Infor-
mal constraints matter. We need to know much more about culturally derived
norms of behavior and how they interact with formal rules to get better an-
swers to such issues. We are just beginning the serious study of institutions.86

LESSONS FROM THE ITALIAN REGIONAL EXPERIMENT

The twentieth century is ending, as it began, with high aspirations for
extending the benefits of democratic self-government to ever larger num-
bers of men and women.87 What factors will affect whether these hopes
will be realized? Our study has explored both the power of institutional
reform as a strategy for political change and the constraints on institu-
tional performance posed by the social context. Twenty years after the
establishment of regional government in Italy, what have we learned from
this experiment in building new institutions of democracy?

For at least ten centuries, the North and the South have followed con-
trasting approaches to the dilemmas of collective action that afflict all
societies. In the North, norms of reciprocity and networks of civic en-
gagement have been embodied in tower societies, guilds, mutual aid soci-
eties, cooperatives, unions, and even soccer clubs and literary societies.
These horizontal civic bonds have undergirded levels of economic and
institutional performance generally much higher than in the South, where
social and political relations have been vertically structured. Although we
are accustomed to thinking of the state and the market as alternative mech-
anisms for solving social problems, this history suggests that both states
and markets operate more efficiently in civic settings.

This civic equilibrium has shown remarkable stability, as we saw in
Chapter 5, although its effects have been disrupted from time to time by
exogenous forces like pestilence, war, and world trade shifts. The con-
trasting, Hobbesian equilibrium in the South has been even more stable,
though less fruitful. Mutual distrust and defection, vertical dependence
and exploitation, isolation and disorder, criminality and backwardness
have reinforced one another in the interminable vicious circles traced in
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this chapter and the previous one. People in Bologna and Bari, in
Florence and Palermo, have followed contrasting logics of communal life
for a millennium or more.

When the regional reform was introduced in 1970, therefore, the new
institutions were implanted in very different social contexts. As we
learned in Chapter 4, civic regions were characterized by a dense network
of local associations, by active engagement in community affairs, by
egalitarian patterns of politics, by trust and law-abidingness. In less civic
regions, political and social participation was organized vertically, not
horizontally. Mutual suspicion and corruption were regarded as normal.
Involvement in civic associations was scanty. Lawlessness was expected.
People in these communities felt powerless and exploited. They were
right.

These contrasting social contexts plainly affected how the new institu-
tions worked. As we saw in Chapter 3, objective measures of effective-
ness and subjective measures of citizen satisfaction concur in ranking
some regional governments consistently more successful than others. Vir-
tually without exception, the more civic the context, the better the govern-
ment. In the late twentieth century, as in the early twelfth century, collec-
tive institutions work better in the civic community. By the 1980s, the
North has also attained great advantages in physical and human capital,
but those advantages are accentuated and in part explained by its long-
standing edge in social capital.

This is one lesson gleaned from our research: Social context and history
profoundly condition the effectiveness of institutions. Where the regional
soil is fertile, the regions draw sustenance from regional traditions, but
where the soil is poor, the new institutions are stunted. Effective and re-
sponsive institutions depend, in the language of civic humanism, on re-
publican virtues and practices. Tocqueville was right: Democratic gov-
ernment is strengthened, not weakened, when it faces a vigorous civil
society.

On the demand side, citizens in civic communities expect better gov-
ernment and (in part through their own efforts), they get it. They demand
more effective public service, and they are prepared to act collectively to
achieve their shared goals. Their counterparts in less civic regions more
commonly assume the role of alienated and cynical supplicants.

On the supply side, the performance of representative government is
facilitated by the social infrastructure of civic communities and by the
democratic values of both officials and citizens. Most fundamental to the
civic community is the social ability to collaborate for shared interests.
Generalized reciprocity (not "I'll do this for you, because you are more
powerful than I," nor even "I'll do this for you now, if you do that for me
now," but "I'll do this for you now, knowing that somewhere down the



S O C I A L C A P I T A L 183

road you'll do something for me") generates high social capital and under-
pins collaboration.

The harmonies of a choral society illustrate how voluntary collabora-
tion can create value that no individual, no matter how wealthy, no matter
how wily, could produce alone. In the civic community associations pro-
liferate, memberships overlap, and participation spills into multiple
arenas of community life. The social contract that sustains such collab-
oration in the civic community is not legal but moral. The sanction for
violating it is not penal, but exclusion from the network of solidarity and
cooperation. Norms and expectations play an important role. As Thomp-
son, Ellis, and Wildavsky put it, "Ways of life are made viable by classi-
fying certain behaviors as worthy of praise and others as undesirable, or
even unthinkable."88 A conception of one's role and obligations as a citi-
zen, coupled with a commitment to political equality, is the cultural ce-
ment of the civic community.

Where norms and networks of civic engagement are lacking, the out-
look for collective action appears bleak. The fate of the Mezzogiorno is an
object lesson for the Third World today and the former Communist lands
of Eurasia tomorrow, moving uncertainly toward self-government. The
"always defect" social equilibrium may represent the future of much of
the world where social capital is limited or nonexistent. For political sta-
bility, for government effectiveness, and even for economic progress so-
cial capital may be even more important than physical or human capital.
Many of the formerly Communist societies had weak civic traditions be-
fore the advent of Communism, and totalitarian rule abused even that
limited stock of social capital. Without norms of reciprocity and networks
of civic engagement, the Hobbesian outcome of the Mezzogiorno—
amoral familism, clientelism, lawlessness, ineffective government, and
economic stagnation—seems likelier than successful democratization and
economic development. Palermo may represent the future of Moscow.

The civic community has deep historical roots. This is a depressing
observation for those who view institutional reform as a strategy for polit-
ical change. The president of Basilicata cannot move his government to
Emilia, and the prime minister of Azerbaijan cannot move his country to
the Baltic. "A theory of change that gives priority to ethos can have unfor-
tunate consequences. . . . It may lead to minimizing efforts at change
because people are believed to be hopelessly enmeshed in an ethos."89

More than one Italian regionalist told us privately that publicity about our
results might unintentionally undermine the regional reform movement.
One able reformist regional president in an uncivic region exclaimed
when he heard our conclusions: 'This is a counsel of despair! You're
telling me that nothing I can do wil l improve our prospects for success.
The fate of the reform was sealed centuries ago."90
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The full results of the regional reform, however, are far from an invita-
tion to quietism. On the contrary, a second lesson of the regional experi-
ment is (as Chapter 2 demonstrates) that changing formal institutions can
change political practice. The reform had measurable and mostly benefi-
cial consequences for regional political life. As institutionalists would
predict, institutional changes were (gradually) reflected in changing iden-
tities, changing values, changing power, and changing strategies. These
trends transpired in the South no less than the North. In both South and
North, the new institution nurtured a more moderate, pragmatic, tolerant
elite political culture. In both South and North, the reform altered old
patterns of power and produced more genuine subnational autonomy than
unified Italy had ever known. In both South and North, the reform itself
generated pressures, both inside and outside the government, in support
of further decentralization. In both South and North, the regional govern-
ment is generally regarded by community leaders and ordinary voters as
an improvement over the institutions it replaced—certainly more accessi-
ble and probably more effective. The regional reform allowed social
learning, "learning by doing."91 Formal change induced informal change
and became self-sustaining.

The new institution has not yet lived up to the highest expectations of
its optimistic advocates. Factionalism and gridlock, inefficiency and sim-
ple incompetence, still plague many regions. This is especially so in the
South, which was much less well positioned than the North to take advan-
tage of the new powers. Both North and South have made progress in the
last twenty years, but compared to the North, the southern regions are no
better off today than they were in 1970. Compared to where the South
would be today without the regional reform, however, the South is much
better off. That is the view of most southerners.

Has the reform also begun to reverse the vicious uncivic circles that
have trapped the Mezzogiorno in backwardness for a millennium? We
cannot say, for the final lesson from this research is that most institutional
history moves slowly. Where institution building (and not mere constitu-
tion writing) is concerned, time is measured in decades. This was true of
the German Länder, it has been true of the Italian regions and of the com-
munal republics before them, and it will be true of the ex-Communist
states of Eurasia, even in the most optimistic scenarios.

History probably moves even more slowly when erecting norms of re-
ciprocity and networks of civic engagement, although we lack the bench-
marks to be sure. For convenience's sake, we might date the founding of
the communal republics and the Norman kingdom, and thus the start of
Italy's civic split between North and South, in (say) the year 1100. But it
seems highly unlikely that surveys of nobles, peasants, and townspeople
in 1120 would have detected the initial stages of the North-South division.
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Two decades are time enough to detect the impact of institutional reform
on political behavior, but not to trace its effects on deeper patterns of
culture and social structure.

Those concerned with democracy and development in the South should
be building a more civic community, but they should lift their sights be-
yond instant results. We agree with the prescription of the Italian eco-
nomic historian Vera Zamagni, who urges local transformation of local
structures rather than reliance upon national initiatives:

It is a dangerous illusion to believe that the Mezzogiorno can be changed
from outside despite its existing political-economic-social structure. . . .
Beyond any doubt, the temporal perspective required for such a political and
cultural revolution is long. But it does not seem to us that the path taken so
far, with the results it has produced, has been any shorter.92

Building social capital will not be easy, but it is the key to making democ-
racy work.
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Research Methods

IN ADDITION  to the statistical indicators of institutional performance re-
ported in Chapter 3, this project drew broadly from the diverse methodo-
logical tool-kit of modern social science.

Surveys of Regional Councilors

Extensive interviews were conducted with regional councilors in 1970,
1976, 1981-82, and 1989 in a sample of regions selected to represent the
diverse socioeconomic and political patterns of Italy's regions. The foun-
dations of our study were laid in 1970, as we interviewed 112 newly
elected regional councilors, roughly a one-in-two sample of the councils
in Lombardia, Emilia-Romagna, Lazio, Puglia, and Basilicata. "Tell us
about the most important problems facing this region," we asked. "What
are the goals of the regional reform, and how do the regional council and
the regional government actually work? Who has influence and over
what? What about relations with the central authorities? What is the job of
the regional councilor? How do the parties operate here?"

Since the regions still existed mostly on paper, our questions were
mostly aimed at what the councilors expected to happen in the coming
months and years after the transfer of powers from the central govern-
ment. In addition to this open-ended, ninety-minute interview, we also
posed several written questionnaires, tapping attitudes to national and re-
gional issues and more basic features of elite political culture, as well as
information on the councilor's personal and political background.

Six years later, in June-July 1976, we returned to interview a second
wave of councilors. (At this time we added Veneto to our sample of se-
lected regions, in order to include a region in which there was a dominant
Catholic subculture.) This second wave included 194 interviews with two
different types of regional councilors. The first group was composed of
those councilors who had already been interviewed in 1970, regardless of
whether or not they had been re-elected in 1975. Of the original 112 inter-
viewed in 1970, we were able to reinterview 95, or 85 percent. (Sixty-
nine of those interviewed in the first wave were still on the council in
1976; 26 had not been re-elected.) To this "panel" survey, we added inter-



188 A P P E N D I X A

views with 99 new respondents, selected so that our sample as a whole
also accurately represented the incumbent councils in the six regions.1

In 1981-82 we conducted a third wave of interviews with 234 regional
councilors, including 135 of the councilors interviewed in 1976 (75 of
whom were still in the council), as well as 99 newly elected councilors.
Finally, in 1989 we completed a fourth round of 178 interviews with
councilors in each of our six selected regions, this time forgoing any
attempt to reinterview previous respondents, and focusing only on in-
cumbents.2

Surveys of Community Leaders

In 1976 in our six selected regions we interviewed a sample of 115 com-
munity leaders, including journalists from independent newspapers of
different political tendencies; mayors of a large city (not the regional cap-
ital) and a small city, each from a diverse political orientation; interest-
group leaders representing trade unions, fanners, industrialists, and
bankers; provincial presidents; regional civil servants; and political lead-
ers. These observers were asked to assess regional politics and gov-
ernment and to provide detailed accounts of their own involvement in
regional affairs.

In 1981-82 we interviewed a second sample of 118 community lead-
ers, adopting a sampling procedure similar to the one used in 1976, except
that the political leaders were replaced by more interest-group representa-
tives. Finally, in 1989 we returned to interview a comparable third wave
of 198 community leaders.3 All together, we interviewed more than four
hundred community leaders in the three waves. Transcripts of the inter-
views and questionnaires were analyzed in the same manner as those for
the councilors.

Nationwide Mail Survey of Community Leaders

In the spring of 1983 we extended our investigation of the views of com-
munity leaders beyond our six selected regions, mailing a questionnaire to
approximately twenty-five people representing interest groups and local
governments in each of the country's twenty regions, for a total sample of
more than 500. As in the case of the interviews with community leaders
in our six selected regions, the categories sampled included local and pro-
vincial leaders; farm leaders; trade union leaders; journalists; bankers; and
key representatives of chambers of commerce, large and small industry,
artisanry, and cooperatives. Respondents returned 308 (more than 60 per-
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cent) of the questionnaires, an unusually high response rate for a mail
survey; detailed analysis confirmed that the replies provided an unusually
good representation of informed opinion about regional issues. Our ear-
lier face-to-face interviews with community leaders had shown them to be
a well informed group, so our mail survey was able to probe for detailed
assessments of the operations of the regional government, as well as to
replicate other questions posed in our other surveys of elite and mass
opinion. The disadvantage of having only a limited number of respon-
dents within each region was more than offset by the nationwide scope of
the sample.

Mass Surveys

Nationwide mass surveys were carried out on our behalf by the DOXA
polling organization in 1977, 1981, 1982, and 1988; in addition, compa-
rable surveys conducted by DOXA for other purposes in 1979 and 1987
were also made available to us. In each of these surveys, DOXA inter-
viewed a national sample of approximately 2000 citizens, asking their
views on the regions and the evolution of the regional reform. The ques-
tions in the mass surveys were similar to those used in the elite interviews
because we wanted to compare elite and mass attitudes on the regional
reform. We were particularly interested in gauging knowledge and satis-
faction or dissatisfaction about the regions among the general public.
Many of these surveys also included questions on broader political and
social issues, enabling us to assess the political climate and culture in the
various regions and to track changes in voters' attitudes across more than
a decade.

In addition to these specially commissioned surveys, we found much
valuable evidence in twenty-nine Eurobarometer surveys conducted for
the European Commission between 1975 and 1989.4 Virtually every
semiannual Eurobarometer survey has included standard questions on po-
litical outlook and involvement, as well as on social background charac-
teristics. In addition, questions have been posed with some regularity
about media consumption, religiosity, alienation, and membership in sec-
ondary associations. Each Eurobarometer survey includes a representa-
tive sample of more than one thousand Italians. Thus, for standard ques-
tions, our aggregate sample totals more than 30,000, while for more
occasional questions, such as those on associational membership, our ag-
gregate sample generally totals between four thousand and ten thousand.5

Since our analysis aggregates responses from different years, we have
routinely confirmed that temporal differences have not influenced our
findings.
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Finally, we were able to exploit two important national surveys of the
Italian electorate directed by Professor Samuel H. Barnes in 1968 and by
Professor Barnes and Professor Giacomo Sani in 1972. These wide-
ranging surveys were especially helpful in establishing a benchmark of
political attitudes and civic behavior around the time of the launching of
the regional experiment.6

Institutional!Political Case Studies

Between 1976 and 1989 we conducted case studies on the internal politics
of the regional institutions and on political developments within each of
our six selected regions. We made regular visits to the six regions to meet
with political leaders, party representatives, top civil servants, interest
group leaders, and others. We became personally acquainted with key
participants in the political and economic life of the region, from whom
we gained an intimate knowledge of the internal political maneuvering
and personalities that have animated regional politics over the last two
decades.

Another important source of information on regional political devel-
opments was the local press. Similarly, transcripts of regional council
debates proved to be a rich source of detail on the political maneuvers
discussed in the interviews. As our study continued, we expanded the
number of ordinary regions in which we collected this type of information
to include Toscana, Umbria, and Marche, and as indicated below, we
completed a fuller study of one of the special regions, Friuli-Venezia
Giulia.

Analysis of Legislation

We examined all regional legislation from 1970 to 1984, with special
emphasis on our six selected regions, seeking to evaluate the regional
legislative performance. The role of the region as a primary legislative
body at the subnational level justifies a special emphasis on the character
of legislative outputs. (These legislative analyses are described in more
detail in Chapter 3.)

Case Studies of Regional Planning

In 1976 we initiated comprehensive case studies in the six selected re-
gions of regional social and economic planning, broadly defined—case
studies that were to cover more than a decade. Our objective was to recre-
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ate the policy process from the demand side, follow it through the "black
box" of government, and trace its progress into the stage of administrative
implementation and its final impact on society. Information for these
studies of regional planning and policy making was collected through pe-
riodic and extended visits to the six selected regions to talk to regional and
local civil servants and representatives of the sectors affected, as well as
leaders in cultural and academic circles, and to collect a rich array of
documentary and statistical information. Later, this process was also ex-
tended to three other regions—Toscana, Umbria, and Marche.

Citizen Contact Experiment

In order to assess the twenty regional governments from the point of view
of the ordinary citizen, in January-February 1983 through the POLIS net-
work of correspondent-researchers of the Carlo Cattaneo Institute we car-
ried out a "citizen contact" study, monitoring how each regional bureau-
cracy handled typical requests for information from anonymous citizens
in the region. (This study is described in more detail in Chapter 3.)

Special Study of Friuli-Venezia Giulia

In 1983 we were invited by the government of Friuli-Venezia Giulia (one
of the five "special" regions) to carry out a study there comparable to our
detailed studies in the six selected regions, including surveys of coun-
cilors and community leaders, case studies of regional planning and legis-
lation, and general political analysis. Although our evidence from Friuli-
Venezia Giulia lacks the temporal depth of our selected regional studies,
it extended the scope of our research beyond the "ordinary" regions to
encompass the particular challenges facing the five special regions.

NOTES

1. For an initial report on this panel survey, see Robert D. Putnam, Robert
Leonardi, and Raffaella Y. Nanetti, "Attitude Stability among Italian Elites,"
American Journal of Political Science 23 (1979): 463-494.

2. In the case of Basilicata, this fourth wave of interviews was actually carried
out three years earlier, in 1986.

3. The 1989 surveys with community leaders included all but Basilicata among
our six selected regions, and added Toscana, Abruzzi, and Sicilia.

4. These data were made available through the Inter-university Consortium for
Political and Social Research. The Eurobarometer data were originally collected
by Jacques-Rene Rabier, Hélène Riffault, and Ronald Inglehart. Neither the col-



192 A P P E N D I X A

lectors of the original data nor the Consortium bear any responsibility for the anal-
yses or interpretations reported here.

5. Questions on alienation were posed only in 1986 and 1988, so our aggregate
sample on that topic totals more than two thousand.

6. These data were made available through the Inter-university Consortium for
Political and Social Research. Neither the collectors of the original data nor the
Consortium bear any responsibility for the analyses or interpretations reported
here.
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Statistical Evidence on Attitude Change
among Regional Councilors

THE FOLLOWING tables provide statistical support for the conclusions in
Chapter 2 regarding alternative explanations for growing moderation in
successive regional councils.

Replacement effects can be assessed by comparing the attitudes of
councilors leaving and arriving in any given year. For example, Table
B.1.a shows that 37 percent of the councilors first elected in 1975 ex-
pressed extremist views on the Left-Right Issues Index in our 1976 inter-
views, as compared to 28 percent of the ex-councilors whom we reinter-
viewed in 1976. Table B.3.a shows that 44 percent of the councilors
newly elected in 1975 stressed irreconcilable social conflict, as compared
to only 31 percent of those they replaced. In both cases, those leaving the
council were more moderate than their replacements.

Individual change among incumbent councilors can be directly as-
sessed from our panel data. For example, Table B.1.a shows that of the
councilors reelected in 1975, 45 percent had expressed extremist views in
1970, but only 28 percent did so in our second wave of interviews six
years later. Analogous comparisons in each of the subtables in Tables
B.1, B.2, and B.3 show consistent individual-level change in a moderat-
ing direction between 1970 and 1976, and again between 1976 and 1981-
82, more substantial in most cases than the aggregate changes in the coun-
cil as a whole. Table B.1.a, for example, shows that between 1970 and
1976 the fraction of Left-Right extremists fell by 11 percent among all
incumbents, but by 17 percent among the holdovers. In other words, the
aggregate changes were concentrated among holdovers.

Comparison of the top and bottom half of each table shows that institu-
tional socialization was particularly strong in 1970-75, that is, during the
first legislative period of the new governments. Moreover, individual
conversion was more marked among reelected councilors than among
those who had left the council by the time of our follow-up interviews. In
Table B. l .a, for example, those who left the council in 1975 only moved
from 35 percent extremist in 1970 to 28 percent extremist in 1976,
whereas extremism among those who stayed on after 1975 dropped from
45 percent in 1970 to 28 percent in 1976.

National political trends can be assessed, in part, by considering newly
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elected councilors as a kind of control group. (Keep in mind that in the
broader national electorate—a control group of a different sort—there
was no evidence at all of depolarization during these years.) If we assume
that councilors newly elected in 1975 had had views in 1970 comparable
to those held by the then-newly elected councilors—but that these not-
yet-elected politicos were not subject to institutional socialization—then
most of the individual change we observe in our panels is attributable to
institutional socialization, although national trends probably had some ef-
fect. For example, in Table B.1.a extremism was evinced by 37 percent
of the newcomers in 1975, as compared to 42 percent of their counterparts
five years earlier, for a "gain" of 5 points, as compared to a "gain" of 17
points among the holdover councilors, at least 12 points of which are thus
allocable to institutional effects. On the stated assumptions, institutional
socialization accounts for nearly two-thirds of the individual conversion
between 1970 and 1976 and for nearly half of the individual conversion
between 1976 and 1981-82, with the balance in each case attributable to
national trends. Of course, a more direct and precise estimate of national
trends would have required comparable panel surveys with politicians
outside the regional government.
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Institutional Performance (1978-1985)

COMPONENTS OF INDEX OF INSTITUTIONAL
PERFORMANCE, 1978-1985

Variable 1
Variable 2
Variable 3
Variable 4
Variable 5
Variable 6
Variable 7
Variable 8
Variable 9
Variable 10
Variable 11
Variable 12

Reform legislation, 1978-1984
Day care centers, 1983
Housing and urban development, 1979-1987
Statistical and information services, 1981
Legislative innovation, 1978-1984a

Cabinet stability, 1975-1985b

Family clinics, 1978
Bureaucratic responsiveness, 1983
Industrial policy instruments, 1984
Budget promptness, 1979-1985b

Local health unit spending, 1983
Agricultural spending capacity, 1978-1980

a Data for Variable 5 are unavailable for the five "Special Regions" (Valle d'Aosta,
Trentino-Alto Adige, Friuli-Venezia Giulia, Sicilia, and Sardegna).

b Scoring for Variables 6 and 10 has been reversed from that described in the text, so that
a high absolute score corresponds to high performance.
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Regional Abbreviations Used in Scattergrams

Abbreviation Region
Ab Abruzzi
Ba Basilicata
CI 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 Performance (1982-1986)
and Regional Government Performance

(1978-1985)

THE FOCUS of this study is the performance of regional government. One
might wonder, however, how the quality of government at the regional
level is related (if at all) to the quality of local governments in the same
region. If the performance of a regional government is determined pri-
marily by "endogenous" factors, such as the strategies and choices of par-
ticular incumbents, then there is little reason to expect it to be correlated
with the performance of local governments in the same area. But if "eco-
logical" factors, such as the social or economic structure of a region or its
civic traditions are more important determinants, then those same factors
should influence the quality of adjacent local governments, too.

A thorough evaluation of the quality of Italian local governments is, of
course, beyond our scope. However, some relevant evidence comes from
several nationwide studies of local government performance conducted
on behalf of the Italian Corte dei Conti, a national administrative tribunal.
These studies examined levels of local government activity within each
region, evaluating a wide variety of programs and services, from person-
nel training to sports facilities and school cafeterias, from urban planning
offices to trash and sewer services, from libraries to municipal water sys-
tems. This information can be aggregated into a rough-and-ready, region-
by-region assessment of local government activity. A complete list of the
relevant measures is given in Table E.I.1

In partial confirmation of the Corte dei Conti studies, this summary
measure of local government performance is highly correlated with citi-
zen satisfaction with local government, aggregated at the regional level.2

In other words, the Corte dei Conti and Italian voters generally agree on
the quality of local government in each of the various regions, although
the available data do not allow us to link the performance of a particular
local government with citizen evaluations of that government. Figure E. l
shows that local government performance, as measured by services ren-
dered, is in turn very highly correlated with the quality of regional gov-
ernment. Similarly, our mass surveys tell us that voters' evaluations of
their own regional and local governments are strongly correlated. Figure
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TABLE E.1
Components of Index of Local Government Performance

(1982-1986)

Communal sports facilities implementation 0.939
Communal sewer system implementation 0.930
Communal libraries implementation 0.919
Communal trash collection implementation 0.917
Communal technical services implementation 0.912
Communal day care center implementation 0.883
Communal water system implementation 0.850
Communal school transport implementation 0.806
Communal administrative training 0.673
Communal personnel mobility 0.640
Communal meeting rooms implementation 0.546
Communal administration reorganization 0.528
Communal school cafeteria implementation 0.499
Communes with urban planning office 0.375
Communes with technical office 0.342
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FIGURE E.2
Regional and Local Government Satisfaction

Local Government Satisfaction
Correlation: r = .90

E.2 shows that aggregate satisfaction with local government is very
highly correlated with aggregate satisfaction with regional government.3

(On the other hand, aggregate satisfaction with national government is
uncorrelated with satisfaction with either regional or local government; in
other words, higher satisfaction with regional and local governments does
not simply reflect more lenient standards of evaluation in the high-perfor-
mance regions.) In short, we and Italian voters agree that the better the
performance of the regional government in a given region, the better the
quality of local government there. Good government regionally and good
governments locally go together, precisely as we should expect if govern-
ment performance is determined by civic traditions and social capital.

NOTES

1. Our sources for this information are Primo rapporto sullo stato dei poteri
locali! 1984 (Rome: Sistema Permanente di Servizi, 1984), pp. 91, 118, 121; XIII
rapporto! 1979 sulla situazione sociale del paese, Censis Ricerca (Roma: Fondazi-
one Censis, 1979), p. 519; and Quarto rapporto sullo stato dei poteri locali! 1987
(Rome: Sistema Permanente di Servizi, 1987), pp. 48-51. Fifteen separate service
indicators have been combined into a single factor score, based on a principal
components analysis.
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2. The crude correlation between mean satisfaction with local government and
our index of local government performance, aggregated regionally, is r = .72;
when weighted by sample size, to adjust for sampling error in the smallest regions,
r =  .83.

3. Across our four surveys of the 1980s, the mean correlation at the individual
level of analysis between evaluations of regional and local governments is r =
.62.
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Traditions of Civic Involvement (1860-1920)

COMPONENTS OF INDEX OF TRADITIONS OF
CIVIC INVOLVEMENT, 1860-1920

Variable 1 Strength of Socialist and Popular parties, 1919-1921
Variable 2 Incidence of cooperatives per capita, 1889-1915
Variable 3 Membership in mutual aid societies, 1873-1904
Variable 4 Electoral turnout, 1919-1921
Variable 5 Local associations founded before 1860

TABLE F.1
Intercorrelations (r) among Components of Index of Traditions of

Civic Involvement, 1860-1920
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decisions taken by Rome. See Il Messaggero (Rome), August 10, 1991, p. 12.

43. Raphael Zariski, "Approaches to the Problem of Local Autonomy: The
Lessons of Italian Regional Devolution," West European Politics 8 (July 1985):
64—81; Bruno Dente, "Intergovernmental Relations as Central Control Policies:
The Case of Italian Local Finance," Government and Policy 3 (1985): 383-402.

44. Morion Grodzins, The American System: A New View of Government in the
United States, edited by Daniel Elazar (Chicago: Rand McNally and Co., 1966),
pp. 8-9, p. 14, introduced this metaphor to describe intergovernmental relations
in the United States.

45. See Zariski, "Approaches to the Problem of Local Autonomy," and Nicola
Bellini, "The Management of the Economy in Emilia-Romagna: The PCI and the
Regional Experience," in The Regions and European Integration: The Case of
Emilia-Romagna, edited by Robert Leonardi and Raffaella Y. Nanetti (New York:
Pinter, 1990), p. 121.

46. The recent literature on decentralization and center-periphery relations in
Western states is vast. For useful compendia of comparative studies, see Territo-
rial Politics in Industrial Nations, edited by Tarrow, Katzenstein and Graziano;
Decentralist Trends in Western Democracies, edited by L. J. Sharpe (Beverly
Hills: Sage Publications, 1979); Centre-Periphery Relations in Western Europe,
edited by Yves Mény and Vincent Wright (London: Alien & Unwin, 1985); Ten-



214 N O T E S TO P A G E S 48-54

sions in the Territorial Politics of Western Europe, edited by Rhodes and Wright;
and Central and Local Government Relations: A Comparative Analysis of West
European Unitary States, edited by Edward C. Page and Michael J. Goldsmith
(Beverly Hills: Sage Publications, 1987).

47. Intriguingly, ordinary voters are somewhat less critical of the regions on
this score; only 40-45 percent of them agreed with this proposition in our surveys
of 1982, 1987, and 1988.

48. Table 2.5 is based on our 1982 nationwide survey of community leaders.
Virtually identical results were obtained in our 1989 survey of community leaders
in selected regions.

49. Damningly, these criticisms are voiced most strongly by just those sectors
(industry, labor, agriculture, and commerce) most often in contact with the re-
gional administration; local government officials are somewhat more tolerant of
the region's administrative failings, probably because they appreciate the frustra-
tions of public management in Italy.

50. Detailed analysis shows that in nearly every sector, spokesmen for smaller
groups—smaller towns, smaller farmers, smaller businesses, and so on—are more
favorable to the regional reform than spokesmen for larger groups. The smaller
interest groups seem to be particularly sensitive to the advantages of dealing with
the region, as compared with distant Roman bureaucracies.

51. Robert D. Putnam, "The Political Attitudes of Senior Civil Servants in
Western Europe: A Preliminary Report," British Journal of Political Science 3
(1973): 278.

52. Ironically, awareness of the regional government was most scant in the two
"special" southern regions, the oldest of all the regions; in 1982 fully half the
citizens of Sicily and Sardinia claimed to have heard nothing at all about their own
regional governments, by then more than thirty-five years old.

53. M. Kent Jennings and Harmon Zeigler, "The Salience of American State
Politics," American Political Science Review 64 (1970): 523-535.

54. Responses to the questions presented in Table 2.7 were quite stable
throughout our surveys in the 1980s.

55. Since we shall later present much evidence of justified southern unhappi-
ness over the current failings of their regional governments, it is important to
emphasize that support for greater regional autonomy on the questions represented
in Table 2.7 is almost as strong among southerners as among northerners.

56. Throughout all data analyses in this book, "North" refers to all regions from
Toscana, Umbria, and Marche northwards and "South" to all regions from Lazio
and Abruzzi southwards.

57. This generalization refers to respondents who declared themselves "very"
or "rather" satisfied. Two of the twenty regions, Valle d'Aosta and Molise, are too
small to appear in national mass samples and are thus necessarily excluded from
this analysis.

58. Figure 2.9 is based on our 1988 survey, but the same pattern appears in all
of our surveys.

59. We began posing these questions to community leaders in 1976, but we did
not ask them of the mass public until 1981.
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60. Throughout our mass surveys, youth is never correlated with evaluations of
the practical operations of the regional government, but is always a strong predic-
tor of support for the principle of regional reform. In other words, younger Italians
are more likely to be "sympathetic critics."

61. See Fedele, "I processi politico-istituzionali nei sistemi regionali," and the
data presented at p. 41 above.

62. We are grateful to the DOXA survey organization for their collabora-
tion with our research, including putting at our disposal data from their previous
studies.

63. To ensure comparability over time, the data on community leaders in Table
2.9 are limited to our six selected regions, but in 1982 and 1989, when we sampled
other regions as well, the distribution of opinion in those six regions accurately
reflected nationwide opinion.

64. In 1987 southern voters said, by a ratio of 37 percent to 24 percent, that
more good than bad had come from the regional reform; the equivalent ratio for
northern voters was 45 percent to 11 percent. In 1989 southern community lead-
ers, by a ratio of 54 percent to 15 percent, saw more good than bad in the regional
reform; the equivalent ratio for northern community leaders was 68 percent to 3
percent. See also note 55 above.

65. Elisabeth Noëlle and Erich Peter Neumann, Jahrbuch der Öffentlichen
Meinung (Allensbach: Institut für Demoskopie, 1967), p. 458; Elisabeth Noelle-
Neumann, The Germans: Public Opinion Polls, 1967-1980 (Westport, Connect-
icut: Greenwood Press, 1981), p. 175; and unpublished German polling results
supplied to us by DOXA (Milan). Arnold Brecht, Federalism and Regionalism in
Germany (New York: Oxford University Press, 1945) examines German federal-
ism and regionalism from the era preceding German unification in the 1870s. For
a comprehensive overview of German intergovernmental relations, see Joachim
Jens Hesse, "The Federal Republic of Germany: From Co-operative Federalism to
Joint Policy-Making," in Tensions in the Territorial Politics of Western Europe,
edited by Rhodes and Wright, pp. 70-87.

66. See // Messaggero (Rome), August 10, 1991, p. 12; La Repubblica
(Rome), November 20, 1991, p. 17; and Ottavo rapporto sullo stato dei poteri
locali/1991, pp. 18-19.

Chapter 3
Measuring institutional Performance

1. Robert A. Dahl, "The Evaluation of Political Systems," in Contemporary
Political Science: Toward Empirical Theory, edited by Ithiel de Sola Pool (New
York: McGraw-Hill, 1967), p. 179.

2. Kenneth Shepsle, "Responsiveness and Governance," Political Science
Quarterly 103 (Fall 1988): 461-484.

3. Robert Dahl, Polyarchy: Participation and Opposition (New Haven: Yale
University Press, 1971), p. 1. See also John Stuart Mill, "Of the Proper Functions
of Representative Bodies," in "On Liberty" and "Considerations on Representa-
tive Government", ed. R. B. MacCallum (Oxford: Basil Blackwell, 1948).
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4. In the language of statistical methodology, these four tests correspond to
face validity (do the indicators seem on their face to measure significant features
of institutional success?), internal validity (are the indicators intelligibly inter-
correlated, so that we can reasonably combine them into a single index?), test-
retest reliability (are scores on the index relatively stable over time?), and external
validity (are scores on the index strongly correlated with independent measures of
institutional performance?).

5. Harry Eckstein, "The Evaluation of Political Performance: Problems and
Dimensions," Sage Professional Papers in Comparative Politics 2, no. 1-17
(1971); and Ted Robert Gurr and M. McClelland, "Political Performance: A
Twelve-Nation Study," Sage Professional Papers in Comparative Politics 2, no.
1-18(1971).

6. J. Roland Pennock, "Political Development, Political Systems, and Politi-
cal Goods," World Politics 18 (1966): 421.

7. Eckstein, "Evaluation of Political Performance," p. 8.
8. The electoral cycles for the five "special regions" follow a slightly different

calendar, and we have used data for the legislative periods corresponding most
closely to the 1975-1985 period. We are grateful to Professor Marcello Fedele for
generously sharing data on cabinet stability from the project reported in his "I
processi politico-istituzionali nei sistemi regionali."

9. The data are drawn from Secondo rapporto sullo stato dei poteri locali!
1985 (Rome: Sistema Permanente di Servizi, 1985), p. 163, supplemented by data
gathered directly from the regional governments.

10. XV rapporto/1981 sulla situazione sociale del paese, Censis Ricerca
(Rome: Franco Angeli, 1981), p. 509.

11. See footnote 30 below. For a detailed description of our evaluative proce-
dures, together with an explanation of the specific scores for each region in each
policy sector, see our La Pianta e le Radici: 11 radicamento dell'istituto regionale
nel sistema politico italiano (Bologna: II Mulino, 1985), pp. 203-278. For an
account of relevant policy initiatives in the most effective of the twenty regions,
see Raffaella Y. Nanetti, "Social, Planning, and Environmental Policies in a Post-
Industrial Society," in The Regions and European Integration: The Case of
Emilia-Romagna, edited by Robert Leonardi and Raffaella Y. Nanetti (New York:
Pinter, 1990), pp. 145-170. Professor Nanetti carried out this portion of our
project.

12. See Jack L. Walker, "The Diffusion of Innovations among the American
States," American Political Science Review 63 (1969): 880-899.

13. "Factor loading" in Table 3.1 refers to the correlation between any single
indicator and the composite index, which is a factor score based on a principal-
components analysis of the twelve subscores. This method provides the most reli-
able and valid means of combining multiple indicators of a theoretical variable into
a single index; see R. A. Zeller and E. G. Carmines, Measurement in the Social
Sciences (New York: Cambridge University Press, 1980). All indices in this book
are based on this technique.

14. Strictly speaking, our scoring is based on the percentage of months that a
given model law was in force between the date of first passage of that law in any
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region and December 1984, when we closed the books on this part of our project.
As of December 1984 the average model law had been adopted by slightly more
than half of the regions. Data are unavailable for this variable for the five Special
Regions.

15. These data on day care centers are drawn from an unpublished presentation
by Pierluigi Bersani to an international seminar on "Participation and Management
in Child-Care Services," Bologna, October 17-19, 1984.

16. XIII rapporto/1979 sulla situazione sociale del paese, Censis Ricerca
(Rome: Fondazione Censis, 1979), p. 410.

17. For a detailed account of one region's industrial policy initiatives, see Ni-
cola Bellini, Maria Grazia Giordani, and Francesca Pasquini, "The Industrial Pol-
icy of Emilia-Romagna: The Business Service Centres," in Regions and European
Integration, edited by Leonardi and Nanetti, pp. 171-186.

18. Both Friuli-Venezia Giulia and Calabria were at the time controlled by
centrist governments, suggesting that this indicator does not simply reflect the
ideological predisposition of the incumbent cabinet. The data are drawn from
Primo rapporto sullo stato dei poteri locali/1984 (Rome: Sistema Permanente di
Servizi, 1984), p. 54.

19. Primo rapporto sullo stato dei poteri locali! 1984, pp. 50-51.
20. Ibid.,p. 220.
21. Our precise measure is a factor score index of the various annual measures,

which are themselves highly intercorrelated; that is, the regions that were most
effective at disbursing funds for housing in 1979 were also the most effective in
1981, 1985, and 1987. Sources for these data include XIII rapporto/1979 sulla
situazione sociale del paese, Censis Ricerca (Rome: Fondazione Censis, 1979), p.
476, p. 481; XV rapporto/1981 sulla situazione sociale del paese, Censis Ricerca
(Rome: Franco Angeli, 1981), p. 417; Annuario 1985 delle autonomie locali, ed.
Sabino Cassese (Rome: Edizioni delle Autonomie, 1984), p. 103; XXI rapporto/
1987 sulla situazione sociale del paese, Censis Ricerca (Rome: Franco Angeli,
1987), p. 794.

22. Robert Leonardi conceived and directed this project.
23. These three sectors—agriculture, health, and vocational education—

together account for two-thirds of all regional expenditures. Of all requests, 33
percent were satisfied at the letter stage, 57 percent needed telephone calls, and 10
percent required a personal visit.

24. The sixty-six bivariate correlations among the twelve measures average
r =  .43. All but one of the sixty-six are in the correct direction, and two-thirds are
statistically significant at the .05 level, despite the modest number of cases. The
first factor to emerge from a principal components factor analysis—on which the
Index of Institutional Performance is based—accounts for more than half the total
common variance among the twelve indicators.

25. For a detailed account of this earlier research, see Robert D. Putnam,
Robert Leonardi, Raffaella Y. Nanetti, and Franco Pavoncelle, "Explaining Insti-
tutional Success: The Case of Italian Regional Government," American Political
Science Review 77 (March 1983): 55-74.

26. There is a wide-ranging debate in the public policy literature on the useful-
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ness of citizens' assessments in the evaluation of municipal services. For a good
overview of this debate see Jeffrey L. Brudney and Robert E. England, "Urban
Policy Making and Subjective Service Evaluations: Are They Compatible?" Pub-
lic Administration Review 42 (March-April 1982): 127-135. For a positive evalua-
tion of the usefulness of citizen assessments, see Roger Parks, "Complementary
Measures of Police Performance," in Public Policy Evaluation, Sage Yearbook in
Politics and Public Policy, ed. Kenneth M. Dolbeare (Beverly Hills, California:
Sage Publications, 1975), pp. 185-215; Peter Rossi and Richard A. Berk, "Local
Roots of Black Alienation," Social Science Quarterly 54 (March 1974): 741-758;
and H. Schuman and B. Gruenberg, "Dissatisfaction with City Services: Is Race
an Important Factor?" in People and Politics in Urban Society, ed. Harían Hahn
(Beverly Hills, California: Sage, 1972), pp. 369-392. For a negative evaluation of
the usefulness of citizen assessments, see Brian Stipak, "Citizen Satisfaction with
Urban Services: Potential Misuse as a Performance Indicator," Public Administra-
tion Review 39 (January-February 1979): 46-52.

27. Stipak, "Citizen Satisfaction with Urban Services."
28. These national surveys were conducted on our behalf by the DOXA polling

institute in 1977, 1979, 1981, 1982, 1987, and 1988. Regional scores from one
survey to the next were highly correlated (r =  .7 - .8, figures that are significantly
attenuated by sampling error). Our index of citizen satisfaction is a factor score
based on a principal components analysis of mean regional satisfaction in each of
the six national surveys; the mean loading on this index is .87. Two regions, Valle
d'Aosta and Molise, are so small that they are excluded from all DOXA surveys
and thus from this analysis.

29. We do not entirely understand why the citizens of Trentino-Alto Adige are
happier about their regional government than seems warranted by its performance.
However, this Alpine region includes a large, ethnically conscious German-speak-
ing minority, for whom the regional government represents a significant measure
of ethnic autonomy and a recognition of their special status. These Südtiroler may
feel particular satisfaction with the symbolism of this "special" region, quite apart
from its performance in terms of public policy. If this region is excluded from the
calculation, the correlation between citizen satisfaction and our Index of Institu-
tional Performance rises to r = .90.

30. Citizen satisfaction is significantly correlated with virtually every one of
our performance indicators, taken individually. The strongest individual corre-
lates are (r in parentheses) Legislative Innovation (.89), Cabinet Stability (.80),
Reform Legislation (.74), and Bureaucratic Responsiveness (.73).

31. This generalization is true both across all regions and within each region.
The only partial exception to this generalization is that in many regions during the
late 1980s, satisfaction with all levels of government—national, local, and re-
gional—increased somewhat more rapidly in smaller towns than in larger cities.
We have no explanation for this intriguing finding, but it does not seriously impair
our argument.

32. To avoid ambiguities about government and opposition roles, only avowed
PCI and DC supporters are included in this figure.

33. See Table 2.5.
34. Methodologically, the effect of small samples and sampling error is to de-
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press ("attenuate") correlations artificially; correcting for that attenuation would
strengthen the correlation between the leaders' views and our Index. In other
words, the data in Figure 3.4 understate the true correlation.

35. Separate analyses of the "special" and "ordinary" regions in Figure 3.4
suggest slightly different patterns in the two groups, although the samples are too
small to be certain. The impact of a given difference in performance on satisfaction
appears to be somewhat greater in the special regions than in the ordinary regions,
perhaps because community leaders in the special regions have had longer to be-
come confirmed critics or confirmed advocates of the regional government. Nev-
ertheless, within each group of regions, satisfaction and performance are closely
correlated.

36. The performance of regional government and the satisfaction of citizens
with their regional government are also closely correlated with the performance
and satisfaction ratings of local governments within those regions, as demon-
strated in Appendix E. This suggests that the basic determinants of government
performance have less to do with the policies and personalities of particular incum-
bents and more to do with the surrounding social environment. By contrast, aggre-
gate satisfaction with national government is uncorrelated with any of these other
evaluations; regions where people are relatively satisfied with regional and local
government are not simply populated by "easy graders." These facts are wholly
consistent with the contextual interpretation of government performance offered in
Chapters 4-6.

Chapter 4
Explaining Institutional Performance

1. Robert A. Dahl, Democracy and its Critics (New Haven: Yale University
Press, 1989), pp. 251-254. See also Dahl, Polyarchy, pp. 62-80. Seymour Mar-
tin Lipset, Political Man (New York: Doubleday, 1960), Chapter 2, is the fount of
contemporary empirical work on this issue. C. F. Cnudde and D. Neubauer, Em-
pirical Democratic Theory (Chicago: Markham, 1969) is a convenient collection
of the 1960s' work on modernization and democracy. For a recent sophisticated
analysis that confirms the correlation between economic development and democ-
racy, see John Helliwell, "Empirical Linkages between Democracy and Economic
Growth," NBER Working Paper 4066 (Cambridge, Massachussetts: National Bu-
reau of Economic Research, 1992).

2. Kenneth A. Bollen and Robert W. Jackman, "Economic and Noneconomic
Determinants of Political Democracy in the 1960s," Research in Political Sociol-
ogy (1985), pp. 38-39, as cited in Samuel H. Huntington, The Third Wave: De-
mocratization in the Late Twentieth Century (Norman, Oklahoma: University of
Oklahoma Press, 1991), p. 60.

3. Robert C. Fried and Francine F. Rabinovitz, Comparative Urban Politics:
A Performance Approach (Englewood Cliffs, N.J.: Prentice Hall, 1980), p. 66.

4. Economic modernity is here measured by a factor score based on per capita
income and gross regional product, the agricultural and industrial shares of the
workforce, and the agricultural and industrial share of value added, all in the
period 1970-1977. These components are very highly intercorrelated (mean load-
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ing = .90). Any one of these measures, as well as many other indicators of
affluence and socioeconomic modernization—from automobiles to indoor plumb-
ing—tells essentially the same story.

5. Size is another factor that differentiates Lombardia from Basilicata, but
considering all twenty regions, population size and institutional performance are
absolutely uncorrelated.

6. The correlation between economic modernity and institutional perfor-
mance is r = -.03 among the more developed regions in the upper right quadrant
of Figure 4.2, and r =  .05 among the less developed regions in the lower left
quadrant.

7. See J. G. A. Pocock, The Machiavellian Moment: Florentine Political
Thought and the Atlantic Republican Tradition (Princeton: Princeton University
Press, 1975).

8. Of course, neither "republican" nor "liberal" has the same meaning in this
historical dialogue as in contemporary American partisan politics. For the classic
liberal interpretation of Anglo-American political thought, see Louis Hartz, The
Liberal Tradition in America (New York: Harcourt, Brace, 1955).

9. Don Herzog, "Some Questions for Republicans," Political Theory 14
(1986): 473.

10. In this wide-ranging debate, see (among many others) Robert N. Bellah,
Richard Madsen, William M. Sullivan, Ann Swidler, and Steven M. Tipton, Hab-
its of the Heart: Individualism and Commitment in American Life (New York:
Harper and Row, 1986); Isaac Kramnick, "Republican Revisionism Revisited,"
American Historical Review 87, no. 3 (June 1982): 629-664; Alasdair Maclntyre,
After Virtue (Notre Dame: Notre Dame University Press, 1981); Pocock, The
Machiavellian Moment; Dorothy Ross, "The Liberal Tradition Revisited and the
Republican Tradition Addressed," in John Higham and Paul Conkin, eds., New
Directions in American Intellectual History (Baltimore: Johns Hopkins University
Press, 1979); Michael Sandel, "The Procedural Republic and the Unencumbered
Self," Political Theory 12 (1984): 81-96; Quentin Skinner, "The Idea of Negative
Liberty: Philosophical and Historical Perspectives," in Philosophy in History, eds.
Richard Rorty, J. B. Schneewind, and Quentin Skinner (New York: Cambridge
University Press, 1984); Michael Walzer, "Civility and Civic Virtue in Contem-
porary America," in his Radical Principles (New York: Basic Books, 1980); and
Gordon Wood, The Creation of the American Republic: 1776-1787 (Chapel Hill:
University of North Carolina Press, 1969).

11. Cited in Bellah et al., Habits of the Heart, p. 28.
12. Harry N. Hirsch, "The Threnody of Liberalism: Constitutional Liberty and

the Renewal of Community," 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 the inspiration for this ap-

proach to understanding differences in democratic performance is traceable to the
landmark study by Gabriel A. Almond and Sidney Verba, The Civic Culture:
Political Attitudes and Democracy in Five Nations (Princeton: Princeton Univer-
sity Press, 1963).

15. Walzer, "Civility and Civic Virtue," p. 64.
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16. Skinner, 'The Idea of Negative Liberty," p. 218.
17. Alexis de Tocqueville, Democracy in America, ed. J. P. Mayer, trans.

George Lawrence (Garden City, N.Y.: Anchor Books, 1969), pp. 525-528.
18. Edward C. Banfield, The Moral Basis of a Backward Society (Chicago:

The Free Press, 1958), p. 85.
19. Here, and throughout our discussion of civic virtue, we draw on the in-

sights of Jeff W. Weintraub, Freedom and Community: The Republican Virtue
Tradition and the Sociology of Liberty (Berkeley: University of California Press,
1992).

20. Walzer, "Civility and Civic Virtue," p. 62.
21. Gianfranco Poggi, Images of Society: Essays on the Sociological Theories

of Tocqueville, Marx, and Durkheim (Stanford: Stanford University Press, 1972),
p. 59.

22. Mark Granovetter, "Economic Action and Social Structure: the Problem of
Embeddedness," American Journal of Sociology 91 (November 1985): 481-510.

23. Albert O. Hirschman, Getting Ahead Collectively: Grassroots Experiences
in Latin America (New York: Pergamon Press, 1984), p. 57 et passim.

24. Tocqueville, Democracy in America, pp. 513-514.
25. Ibid., p. 515.
26. Almond and Verba, The Civic Culture, chapter 11.
27. Arend Lijphart, Democracy in Plural Societies (New Haven: Yale Univer-

sity Press, 1977), pp. 10-11; Lipset, Political Man; David Truman, The Gov-
ernmental Process: Political Interests and Public Opinion (New York: Knopf,
1951).

28. "Nothing, in my view, more deserves attention than the intellectual and
moral associations in America. American political and industrial associations
easily catch our eyes, but the others tend not to be noticed." Tocqueville, Democ-
racy in America, p. 517.

29. Tocqueville, Democracy in America, p. 190.
30. Not all associations of the like-minded are committed to democratic goals

nor organized in an egalitarian fashion; consider, for example, the Ku Klux Klan
or the Nazi party. In weighing the consequences of any particular organization for
democratic governance, one must also consider other civic virtues, such as toler-
ance and equality.

31. Milton J. Esman and Norman T. Uphoff, Local Organizations: Intermedi-
aries in Rural Development (Ithaca: Cornell University Press, 1984), p. 40.

32. Esman and Uphoff, Local Organizations, pp. 99-180, and David C. Kor-
ten, "Community Organization and Rural Development: A Learning Process Ap-
proach," Public Administration Review 40 (September-October 1980): 480-511.
Esman and Uphoff find that such factors as natural resources, physical infrastruc-
ture, economic resources, income distribution, literacy, and partisan polarization
are apparently unrelated to the developmental effectiveness of local organizations.
For further evidence of the effectiveness of local participation in Third World
development, see John D. Montgomery, Bureaucrats and People: Grassroots
Participation in Third World Development (Baltimore: Johns Hopkins University
Press, 1988), pp. 42-57 and the works cited there.

33. Banfield, Moral Basis of a Backward Society, p. 10.
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34. See Alessandro Pizzorno, "Amoral Familism and Historical Marginality,"
International Review of Community Development 15 (1966): 55-66, and Sydel F.
Silverman, "Agricultural Organization, Social Structure, and Values in Italy:
Amoral Familism Reconsidered," American Anthropologist 70, no. 1 (February
1968): 1-19. The debate triggered by Banfield's book has been part of a broader
scholarly controversy about the causal priority to be assigned "culture" and "struc-
ture." We return to this issue in Chapter 6.

35. Le Associazioni Italiane, ed. Alberto Mortara (Milan: Franco Angeli,
1985). The data are as of 1982. Our analysis excludes for-profit commercial or-
ganizations, tourist bureaus, and local branches of national organizations; the lat-
ter are excluded on the assumption that "imported" organizations may be a flawed
indicator of local associational propensities. Labor unions and Catholic organiza-
tions, excluded by this proviso, are discussed later in this chapter, at pp. 106-107
and pp. 107-109, respectively.

36. The incidence of sports clubs and other associations is reasonably closely
associated across Italy's regions (r = .59). To avoid having a single sector of
activity dominate our measure of associational membership, we have constructed
a factor score which weights each of these two categories (sports and other)
equally. However, none of the statistical results reported in this book depends on
the precise weight assigned to sports clubs.

37. Tocqueville, Democracy in America, pp. 517-518.
38. Our data on newspaper readership come from the Annuario Statistico Itali-

ano (Rome: Istituto Centrale di Statistica, 1975), p. 135. These data are highly
consistent with evidence from aggregated Eurobarometer surveys in 1976, 1980,
1983, 1986, and 1989 (r =  .91). The Eurobarometer data also illustrate the
strength of the connection between associational membership and newspaper read-
ership at the individual level: 53 percent of group members read a newspaper more
than once a week, as compared to 33 percent of nonmembers. This is specifically
true of membership in virtually all types of associations, including sports clubs,
but not of membership in religious groups.

39. Roberto Cartocci, "Differenze territoriali e tipi di voto: le consultazioni del
maggio-giugno 1985," Rivista Italiana di Scienza Politica 15 (December 1985):
441. See also PierVincenzo Uleri, "The 1987 Referendum," in Italian Politics: A
Review, vol. 3, eds. Robert Leonardi and Piergiorgio Corbetta (New York: Pinter
Publishers, 1989), pp. 155-177.

40. Like all indices in this volume, the Index of Referenda Turnout, 1974—
1987, is a factor score, based on the only factor to emerge from a principal compo-
nents analysis of turnout in the five referenda. All correlations involving referenda
voting reported in this chapter apply to turnout in each referendum, taken sepa-
rately. In other words, the patterns are wholly unaffected by the content of the
issues in each referendum.

41. See, for example, Richard S. Katz and Luciano Bardi, "Preference Voting
and Turnover in Italian Parliamentary Elections," American Journal of Political
Science 17 (1980): 97-114; and Roberto Cartocci, "Otto risposte a un problema:
La divisione dell'Italia in zone politicamente omogenee," Polis 1 (December
1987): 481-514. Because of its tiny size, Valle d'Aosta is a single-member dis-



N O T E S TO P A G E S 94-99 223

trict and thus does not use the preference vote system, so it is excluded from this
analysis.

42. Once again, the Index of Preference Voting, 1953-1979, is a factor score
based on the only factor to emerge from a principal components analysis of prefer-
ence voting in the six elections.

43. These data come from secondary analysis of a 1968 national survey con-
ducted by Samuel H. Barnes; we are grateful to Professor Barnes for enabling us
to use these data. Region-by-region comparisons of survey and electoral data sug-
gest that respondents in less civic regions slightly over-report their use of the pref-
erence vote, but this mild exaggeration, whatever its cause, does not vitiate the
basic comparison.

44. These data come from aggregated Eurobarometer surveys in 1975, 1977,
1983, and 1987. These surveys, supplemented by the 1968 Barnes survey, suggest
that somewhat more than one-third of Italian adults are members of one or more
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