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Abstract

The first part of the thesis takes a macro-view of the social significance of the
agreement known as the Accord, whilst the second part takes a micro-view of the same

subject, delving into individual psychology in search of attitudes to the Accord.

A broad interpretation of politics is required to analyse the full (political) import of
the Accord. The theoretical framework for the macro-analysis is based on David
Easton’s model according to which the political system processes inputs of demands
and support into outputs of policy for the authoritative allocation of values for society.
Easton’s work benefits from being associated with wider and more recent systems
theorising, especially the hierarchic aspects of living systems theory. It is then
possible to say that the political system is an essential subsystem of society and all
that that entails, and to interpret contemporary political events associated with the
Accord as subsystemic differentiation of the political system. The thesis also suggests
that the Australian trade union leadership is playing a key role in the political
development of Australia. The history of ideas that shaped the Accord shows that it is
much more than a prices and incomes policy instrument. The national interest role of

the ACTU and industry restructuring are shown to be the key ideas involved.

_Part Two looks at attitudes to the Accord. Deficiencies in scale-based techniques of
attitude measurement are examined and a better method -- the Stephenson/Brown
approach -- is demonstrated by two studies of attitudes to the Accord. The responses
of 60 persons who performed Q-sorts were factor-analysed and used as the basis of
other computer analyses to obtain the range of attitudes in the community towards
the Accord, and a group of 12 persons undertaking an intensive education program
about the Accord were tested with Q-sorts on two separate occasions to study attitude
change. Six tybical attitude patterns were found in the first study, and the rigidity of

attitude structures was confirmed by the second.

The common theme of the two parts of the thesis, aside from the Accord being the
substantive matter investigated in both, is their search for sound methodological bases
for dynamic modelling of political culture. For such a task, the macro-model must be
capable of handling multi-level complexity, and only systems models are capable of
this. The raw data of political culture -- attitudes -- also require a methodology of
measurement which is equal to the task of capturing complexity, now available in the

Stephenson/Brown approach to attitude measurement and analysis.
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CHAPTER ONE

CONTEXT AND OUTLINE OF THE THESIS

This thesis is an exploration of techniques for representing complexity in political
science, both at a macro-level and at the level of the individual. The systems
paradigm as introduced to the discipline by David Easton is re-examined and found to
be a valuable framework for dealing with large-scale social complexities, although in
need of some updating. The complexity of human psychology as instanced by political
aftit.udes is found to be amenable to empirical analysis through the Q-methodology of

psychologist William Stephenson.

The research goals of this thesis are to give a systems interpretation of the
ALP/ACTU Accord and to identify attitudes towards it. These specific objectives
need to be seen in the light of the purposivie goal of the thesis, which is to make a
contribution towards the development of models for use in computer-aided simulation
of political culture. Such simulation is not curréntly possible. The present work is
addressed to the prior steps of cho;)sing a suitable theoretical model and to finding a
methodology for measuring attitudes, as attitudinal information would constitue the
major data input for such models. For it is only when satisfactory solutions have been
found to these two methodological requirements that computer-aided simulation of
political culture becomes possible. Such simulation is not attempted in the present
work, and will require years of additional work to bring it to fruition. The point of
introducing the idea here is to provide a conceptual context for what may otherwise

appear as unrelated lines of research. Systems theory and Q-methodology become



integrated in the light of the purposive goal of the thesis, as they are both

contributions to the development of modelling in our discipline.

The narrative theme of the thesis is the role of trade unions in the formation and
transmission of social policy, and the specific instance of contemporary political
history which is. used for illustration and investigation is the Accord - an agreement
between the federal government and the peak trade union organization. The

inspiration for this focus came from C. Wright Mills:

Inside this country today, the labor leaders are the strategic actors: they lead
the only organizations capable of stopping the main drift towards war and
slump (C. Wright Mills 1948:3).

Mills’ dramatic judgment as to the social impact of unions derives its power from
touching upon true social dynamics: for good or ill, union leaders are a significant force
in national affairs in Australia today as well as in USA in 1948.1 Several decades later
it remains true that the union elite have great potential power for political action, just
as Mills’ analysis of their ambivalent position remains full of insight. Labour leaders
are a power elite in society, but subject to intrinsic constraints because the likelihood
of their acting in socially responsible ways is curtailed by the elective nature of the
very organizational position which gives them their power. In contrast, the power
bases of a landed elite or a caste-based elite are independent of elected office. If
members of such elites choose to speak and act in the best interests of their country -
as they see these best interests - and are not re-elected because of the stand they have
taken, their status in society, ie their membership of the power elite, remains
unchanged. Labour elites, however, are generally dependent on elected positions for
their social power.2 If they are not re-elected they lose the status flowing from being a
member of a power elite. Labour leaders are often in the anomalous situation of

having potential social power so long as they don’t seek to use it.

Mills hoped that by exposing the intrinsic limitations of union leaders’ power he could

1There are, of course, differences between the two countries’ union relations, such as that
unionisation levels were approximately 33% in the USA in 1948 and are 55% in Australia now,
and that the USA had a relatively straightforward collective bargaining system whereas
Australian industrial relations are greatly affected by systems of compulsory. arbitration.
During the last 40 years, the level of unionisation in Australia has been relatively stable,
whereas in the USA unionisation has steadily declined to below 20 per cent.

2Unions registered under the Conciliation and Arbitration Act, which include over 80 per
cent of all Australian unionists, must choose their officials by secret ballot. In nearly all cases,
this is a ballot of rank and file members of the union. In a few cases, the officials are chosen by
a council of the union, the members of which must themselves be elected by rank and file ballot.
Officials must face re-election at periods not longer than four years.



help both labour leaders and i‘ntellectua.ls recognise and overcome the inherent
difficulty of actualising the great potential power of labour leaders for social good. The
American labour movement has achieved less than he might have wished in the
intervening 36 years but Mills was fully aware that he was dealing with a potential
power for good, not describing an inevitable process. The final words of The New Men
of Power are ‘Never has so much depended upon men who are so ill-prepared and so
little inclined to assume the responsibility’ (Mills 1948:291). Australian union leaders

today are somewhat more prepared and more inclined to assume the responéibility.

The Australian trade union movement achieved a significant change in its political
role in 1983 with the signing of the Statement of Accord Between the Australian
Labor Party and the Australian Council of Trade Unions regarding Economic Policy,
known as ‘The Accord’ (ALP/ACTU 1983). This document was a plan of action by
the industrial and political wings of the labour movement of Australia, to be
implemented in the event of the Australian Labor Party (ALP) attaining office at the
next election, (which in fact happened three weeks after the Accord was signed). This
thesis claims that the Accord is associated with underlying structural change in
society. The claim is substantiated by an analysis of the Accord within the general
systems theory frame of reference developed for political science by David Easton
(Easton 1953, 1965a, 1965b). The Accord can then be viewed as the expression of a
systemic® shift in the authoritative allocation of values for society, although it is in
itself no more than an agreement between a peak union organization and a political
pérty. That union leaders are significant political actors is borne out by the key role

they played in the formation of the Accord.

The thesis is interdisciplinary, synthesising ideas from several disciplines and applying
them to a piece of contemporary history. It has a home base in political science but
draws upon psychology, sociology and general systems the-ory as well. A wide span of
mental constructs is required because the empirical research concerns attitude change
in individuals whilst the conceptual setting is a general account of political activity in
all societies. If a single title were required for the theoretical framework for the thesis
it would have to be general systems theory (GST), as that is the only theory eclectic
enough to embrace all that is utilised. However, that body of theory is itself so diverse
that only those aspects of GST which are relevant to the development of the argument

are discussed.

3 . . . . .

YSystematic and systemic are not interchangeable adjectives. Systematic means methodical,
rational, orderly, not random but carried out according to a plan. Systemic means of, or
pertaining to, a system as a whole.



The thesis is divided into two parts, each dealing with the Accord in quite different
ways. The first part is directed at exploring how to use systems analysis to understand
contemporary political phenomena and we begin with a summary of the document
known as the Accord and a brief description of prevailing views as to its origins and
nature. Chapter 2 describes four sets of ideas that were critical to the final form that
the Accord took. Chapter 3 is concerned with David Easton’s systems interpretation of
political life which is the foundation for the theoretical part of the thesis. Relevant
portions of his work are summarised, together with some criticisms and suggestions for
minor improvements to the model. Chapter 4 -introduces other systems ideas and

locates Easton’s political system in a living systems hierarchy.

The radical assumption of a systems approach is that social processes are not just the
sum of individuals’ actions. When analysed in the living systems tradition, society and
its subsystems are subject to cohension/autonomy dialectics, and to the metasystemic
functional requirements of society. To say that politics is a subsystem of society seems
so obvious that its significance can be easily overlooked. No-one would deny that
politics is part of society. But there is a great deal of difference between regarding the
relationship as self-evident, not needing to be explicitly accounted for in analysis, and
the systems viewpoint in which something derives analytic status through a functional
relationship to a metasystem, te the political system is in a functional relationship to
its metasystem, society. Political activity is explicitly serving a necessary social
function, necessary to the survival of society. Thus its internal logic is subject to
fﬁnctional control. Chapter 5 looks at two kinds of analysis of the Accord which can

be made according to the model developed.

Systems approaches remain controversial within the discipline, perhaps because of
their association with functionalism, which has been largely discredited. Appendix B
contains a discussion of the telationship between functionalism and the concept of
function used in this thesis, concluding that the problem areas of functionalism
disappear in the context of hierarchic systems analysis. Nevertheless, from the
viewpoint of Australian political scientists, a paradox of the twenty-year period since
Easton’s major work has been that systems theory in our own area has dwindled and
become either vague or idiosyncratic whereas general systems approaches have gained
in sophistication, range and confidence. The obvious question which arises is whether
political science has been missing out on valuable concepts and patterns of thought
because of an inability (on the part of political scientists, systems theorists, or both)
to make the necessary connections between the expanding volume of general theory
and its possible application to the study of politics. If, as many GST exponents assert,

this is a body of theory which is appropriate to, quite literally, better understanding of

4



the universe and everything which happens within it, then by definition it is
appropriate to a better understanding of politics. Bowler, for example, writes not only
of the nature of the physical universe in systemic terms but also says these concepts

will eventually apply to our concept of humanity and social organization:

To the extent that generalizations can be identified that are universally
applicable, one can begin to define the conditions of existence and the
essential nature of the universe as revealed by the contemporary state of
knowledge ...The main barrier is the compartmentalized mind set of those
who are needed for the dialectical process of hypothesizing and testing.
Eventually, as these generalizations are organized, they will provide a new
model of humanity and the world and a new context within which we can
struggle with the basic human problems (Bowler 1981:216-7).

Going beyond philosophical and mathematical generalizations, Stafford Beer has
organized national economies as well as business enterprises according to systemic
principles (Beer 1974, 1981). But since my research led not to an interest in the
reorganization of economies but to an interest in computer simulation of political
attitudes, let me end this introduction to part one of the thesis with a comment that
provides encouragement to the idea that systems modelling may yet enjoy a new lease

of life in political science.

While the idea of systems is certainly not new, it can be argued that the
ability for systems thinking has not been well developed. The idea of
complex multilevel systems in which relationships change in accordance with
system prerogatives has not been implemented in global models because the
conceptual apparatus of simulators has not been tuned to whole systems. As
we move from ‘science’ perspectives to ‘systems’ perspectives, a move that
will be enhanced by increased computer literacy, our thought processes and
style of analysis will increasingly implement whole systems models (Smoker
1985:113).

Part Two of the thesis needs less introduction as it is a straightforward empirical
study of attitudes to the Accord. It introduces Q-methodology for the measurement of
political attitudes. This technique, which is new to Australian political science
although well-tested in the USA and the UK, is able to handle complexity and
subjectivity, and can encapsulate attitudes in computer-manipulable form. Chapter 6
discusses psychological theories concerning attitudes and Chapter 7 deals with political
attitude measurement, focussing on the deficiencies of scale-based measures and trait-
correlation analysis, contrasting them with Q-technique. Chapter 8 describes the
empirical research in which the range of attitudes within the community to the Accord

was obtained (using Q-methodology), and an attitude change experiment by the



Amalgamated Metal Workers’ Union (AMWU),4 designed to educate their officials '
and shopstewards as to the significance of the Accord and their role in it. Results are
reported in Chapter 9. The final chapter integrates the two parts of the thesis - the
theoretical analysis of the Accord according to a systems model and the empirical
study of attitudes to the Accord. The unifying theme is that both parts explore
avenues for improving the capacity of political science to handle . social and

psychological complexity.

SUMMARY OF THE ALP/ACTU ACCORD
The full title of the Accord is Statement of Accord by the Australian Labor Party and

the Australian Council of Trade Unions regarding Economic Policy. The Australian
Labor Party was elected as the federal government of Australia on 5th March 1983,
two weeks after the signing of the Accord. Since then the Accord has been a central
element in Government strategy, extending into a second term in office. The other
signatory to the Accord, the Australian Council of Trade Unions is the peak union
organization in the country. Its participation in the Accord was ratified by a special

conference of federal unions on 21st February 1983 with one union dissent;ing.5

The Accord affects almost the entire workforce of Australia and their families. About
55% of Australian employees are unionised and of these about 90% are affiliated to the
ACTU. Thus about half the employees of Australia are not tied in to the Accord in a
formal sense. However, this is of little practical significance because unionised labour
1s the pacesetter for prevailing terms and conditions of employment in this country. A

summary of the Accord document now follows (for the full text see Appendix A).

INTRODUCTION - WHY INCOMES AND PRICES POLICIES ARE NECESSARY,
states that the parties (ie the ALP and the ACTU) have been talking for a long
time about the economic crisis, and the failure of the (then) current economic
thinking to combat increases in both unemployment and inflation. Orthodox
economic thinking, the authors of the Accord claim, is intrinsically unable to
consider the possibility of increases in BOTH unemployment and inflation as a
joint process. This twin evil is, however, a reality and The Accord condemns the

4The AMWU changed its name several times in recent years and reverted to Amalgamated
Metal Workers’” Union in February 1985. This is the title it bore from 1972, when the
Amalgamated Engineering Unions, the Boilermakers and Blacksmiths Society and the Sheet
Metal Union merged, until 1976. In the interim the union has been called the Amalgamated
Metal Workers’ and Shipwrights Union (AMWSU) and the Amalgamated Metals, Foundry and
Shipwrights Union (AMFSU). The current title is used throughout the thesis, irrespective of
which name applied at the time referred to. '

5This was the NSW Nurses Association with 33,000 members, or 1.3% of ACTU total
membership. Through its 156 affiliated unions ACTU represents a membership of 2,444,600
(July 1983). Source: Australian Unions 1984 D.W.Rawson & Sue Wrightson, 1984, Croom
Helm. p. 5.



Fraser (Liberal-National) government for adhering to advice based on economic
doctrines that do not reflect reality and also condemns those economic doctrines as
leading to what are inherently unacceptable conclusions even if things did work
according to those theories. The ACTU and the ALP were in agreement that a
resolution of the economic crisis was not possible without a radical new policy
approach. The prime objective of the agreed new policy approach is full
employment and the policies to be stated later in the document are said to be
capable of realising that objective eventually. The penultimate paragraph of the
introduction brings in a second objective - the redistribution of income from the
wealthy to the less well-off. A significant indication of genuine, as opposed to
rhetorical, commitment to the Accord lies in the statement that both parties
recognise that full employment cannot be attained in the short term by any means
whatsoever.

THE NATURE OF PRICES - INCOMES POLICIES, explains the negative features of
the Fraser government’s de facto wage policies, contrasting them with the more
equitable character of the proposed policies. The notion of ‘social wage’
expenditure by governments is introduced.

The third section, ELEMENTS OF POLICIES FOR PRICES AND INCOMES,
itemises fundamental features that are essential for acceptance and viability whilst
giving a flexible interpretation to the policies.  These features are: the
maintenance of living standards; the application of the policy to all, not just to
wage-earners; and the need for equity, consultation and government support.

AGREED POLICY DETAILS is the next heading, with 5 sub-headings:

Prices deals with pricing authorities and associated legislation:
Wages and Working Conditions deals with the most widely-known aspect of the
Accord, namely centralised wage fixation and indexation with no over-award
claims. The section also states that increased national productivity may be shared
by wage rises or by shorter working hours.
Non-Wage Incomes concerns indirect measures to control dividends, capital gains,
rent, interest, etc and incomes from fees to directors, doctors and lawyers, saying
that if indirect measures fail, direct controls will follow.
Taxation and Government Expenditure deals with the restructuring of tax scales
and their annual review, measures to combat tax evasion, and social wage
expenditure.
Supportive Policies is the longest section of ‘Agreed Policy Details’, occupying
approximately 40% of the text of the Accord and is further divided into eight
parts:

Industrial Relations Policy

Industry Development Policy and Technological Change

Migration

Social Security

Occupational Health and Safety

Education

Health

Australian Government Employment.
Of these, industry development is by far the longest part and its inclusion gives the
Accord a unique character in the spectrum of prices and incomes policies.

The MECHANICS OF IMPLEMENTATION section starts by reiterating a
commitment to continuous consultation between government and the union
movement. The Accord also envisages machinery which is more extensive in

-1



membership than the two parties to the Accord itself. It specifically mentions The
Economic Planning Advisory Council (EPAC), which, as established, includes not
only unions and Commonwealth government representatives but representatives of
employers, state and local government and community interests. (Non-government
persons attend in an individual capacity.) The Accord also proposes a tripartite
body of government, employee and employer representatives which later took
shape as the Advisory Committee on Prices and Incomes (ACPI). A further point
in ‘Mechanics of Implementation’ relates to improving the current information base
with respect to economic and industrial relations matters and giving unions access
to the information.

The one-paragraph CONCLUSION reiterates that the policy proposals will combat
unemployment and inflation and that ‘over time economic and social aims can and
will be realized’.

Both parties to the Accord (but with the ALP now as the government) made a two-
year recommitment in September 1985, expressed in a statement called ‘Agreement
between the Government and the ACTU regarding implementation of the Accord over
the next two years’ (Accord Mark II). This agreement drew attention to the fact that
the Accord had been effective to date and set out the procedures to be followed in
some matters not specified in the Accord, such as the treatment of the effect of
devaluation. Other parts of Accord Mark II were an elaboration of points in the
original agreement. In particular, superannuation was flagged as an area of further
policy development (originally in the Social Security sub-section of Supportive
Policies) and there was a specific commitment by the Government to legislate, since
honoured, to establish a national safety-net superannuation scheme. In addition, there
was agreement to seek two changes to the current wage fixation principles, namely to
allow claims for reduction of standard hours to 38 to be arbitrated and a review of
paid rates vs minimum rates awards.® The September 1985 agreement also restates
the need for continuing tax reform, prices control, and policies for industry
development. It ends with a restatement of the consultative nature of the Accord

processes.

FOUR INTERPRETATIONS OF THE ACCORD

There is no shortage of data concerning the Accord and the activities it has

engendered. The document itself is readily available from several sources,’ while

6In December 1986, the Australian Conciliation and Arbitration Commission (ACAC)
approved in principle a ‘two-tier’ wages system which has been accepted by the ACTU as a
temporary measure. There will no doubt continue to be changes in wages policy and related
subjects.

7eg The Australian Labor Party, The Australian Council of Trade Unions, The Trade Union
Training Authority, The Amalgamated Metal Workers’ Union. Appendix A uses the ACTU’s
print of the Accord.



published handouts, press reports and annual reports by government departments
itemise everything that has been done by government in relation to the Accord,d and
it is mentioned almost daily in the media. It is likely that, at the very least, most
people in Australia have heard of the Accord as some kind of wages deal. Government
advertising has promoted it as the orchestrating force leading to a better and more
harmonious future for Australia, and mail from the Department of Employment and

Industrial Relations bears the logo: THE ACCORD - BUILDING A BETTER AUSTRALIA.

Given the multiplicity of interests that were accommodated in the compilation of the
Accord, it is not surprising.that; there are a number of interpretations. The more
prevalent interpretations, although not the most useful ones for political science,
identify the Accord as an implicit contract, as an electoral instrument, as a prices and
incomes policy, and as corporatism. Each of these approaches is now outlined.
Another approach to interpreting the Accord, a general systems theory perspective,
must wait till Chapter 5, following. two chapters that present the systems approach

that is to be used for the analysis.

The Accord as an Implied Contract
Whilst it is not a contract in the commercial sense, there is an implied contract in the
Accord: namely that if the government does not perform adequately, then unions will
feel free to engage in unrestrained collective bargaining. Conversly, if unions do not
perform adequately, government will not support wage indexation nor continue with
consultative bodies and reforms listed in the Accord. It is assumed that if the Accord
is broken, the ALP will not be re-elected. Unlike a commercial contract, however, no
redress is available to an aggrieved party. All the sanctions are negative. The implied
contract view of the Accord drew attention to the mutual loss if either side defaults;
namely that the ALP would lose government if the unions adopt ‘free-for-all’ tactics,
which they wouldv do if government did not stick to the Accord. If the ALP lost
government, the unions would lose CPl-indexed centralized wage fixation and would

lose their increased participation in economic policy matters.

The implied contract approach is useful in that it highlights unspoken threats as
culturally legitimate sanctions. Aside from that insight, it has not stood the test of
time. In 1986 the government withdrew its support for wage indexation, which was at

the core of the ‘contract’ but this action did not bring to an end the more general

8eg Reports issued by the Advisory Committee on Prices and Incomes, 1984, 1985; ‘The
Accord and Low Income Earners’ Nov. 1985, D.Peetz, Wages and Incomes Policy Research
Papers no 7.




pursuit of collaboration with the unions which lay behind the Accord. This indicates a

serious weakness of the ‘implied contract’ interpretation.

The Accord as an Electoral Insturment
Another approach, more popular during the first year of the Accord than now (eg The
Financial Review editorial of 22 February 1983), is to see the Accord as an electoral
instrument, as something that was created for electoral purposes, ‘stitched together’ to
catch the mood of the moment. Those using this perspective initially predicted that
the Accord would last for a few months ofxly, having served its purpose of assisting
Labor to win the election. To the surprise of many cynics and ‘realists’ the Accord has
held. It will fall apart or change its character eventually, as does any institutional
arrangement in a sufficiently long time-spén, but in the meantime many interesting
questions remain about the specific strains on the electoral stitching and about what
will have been irrevocably changed in Australian society during the active life of the

Accord.

A different meaning has been attached to ‘electoral instrument’ by members of the
Liberal and National parties, who still say that the Accord is simply an electoral
instrument. There is duplicity, they say, because the electorate is told that the Accord
is a solution to economic problems when it is not contribution to the solution of those
probiems at all. In other words, despite government claims that the Accord is the
central plank of its economic policy, it is actually maintained because it is effective in

keeping electoral support for the incumbent government.

The electoral instrument view of the Accord as something ‘stitched together’ from
agreements, hopes, and non-negotiable positions in February 1983 under the impetus
of an impending election is more useful for analysis than may seem to be the case at
first sight. It is useful to disaggregate the various strand‘s of thought that coalesced
into a workable policy, to know what various parties hoped to get out of participating
as well as what the words of the document say, if we are to speculate about the future
of the Accord. The process of negotiating the Accord provided opportunities in many
quarters and there is a rather uneven texture to the document which reflects a process
of accommodation in a hurry. For example, areas of solid agreement are illustrated by
occupational health and safety matters (OH&S), which are non-controversial as
between ACTU and the ALP; the Accord is but one of many thrusts to bring the
specific OH&S recommendations to fruition. The treatment of industrial development
and technological change, on the other hand, reads more like a catalogue of hopes than

concrete agreements. Evidence of a non-negotiable position can be seen in an isolated
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phrase about redistribution of wealth, whilst a prices and incomes referendum, long
sought by some in the ALP, is conspicuously absent. Metal and manufacturing unions
took the Accord negotiations as an opportunity to re-assert hegemony against white
collar unions; the ACTU found the Accord negotiation process to be an opportunity to
move towards a more planned economy with its own leaders centrally placed; the ALP
knew that a promise of industrial peace would be a vote-catcher. But opportunities
given and taken in pre-election fervour often disintegrate after the event. The Accord
did not fall apart after the election. In fact it is growing in potency as time goes by,

confirming that something far more fundamental than vote-catching is involved.

The Accord as Prices and Incomes Policy
Looking at the Accord as a prices and incomes policy should focus on the ALP as the
government of Australia and examine it in the light of the government’s economic
management of the country. Also, as an economic policy instrument, this Australian
version can be compared to prices and incomes policies elsewhere (see pages 34-PI-F).
The general aim of prices and incomes policies in industrialized countries is to curtail a
wage explosion when an economy is on the rise after a period of recession. ALP
politicians were made sensitive to the damaging possibilities of a wages explosion by
fhe experience of the Whitlam government. The present incumbents did not want to
choke off recovery, and believed that even the anticipation of pent-up wage claims acts
as a brake on recovery. An agreement with the union movement for controlled and
moderate wage rises forestalls such fears, and thus avoids the negative effects of
anticipating a wage explosion. Once in operation, prices and incomes policies produce
a measure of economic stabi.lity and business confidence and the predictability they

introduce for national economic planning is attractive to administrators.

An inspection of the text of the Accord, however, shows that it is a questionable
oversimplification to consider it as just a prices and incomes policy, and even more so
when it is thought to be no more than an instrument for wage restraint. It is true
that the Accord represents an alternative approach to economic management;
alternative, that is, to relying on market forces, but that is not the full extent of its

significance, as much of the rest of this thesis seeks to demonstrate.

The Accord as Corporatism
The last of the popular interpretations of the Accord is that it is evidence of
corporatism in Australia (Gerritsen 1986, Stewart 1984, 1985, Warhurst 1985, Palmer
1986). Corporatism has been enjoying widespread popularity in journalism and the

academic world as a concept suited to discussion of some contemporary changes in
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state/society relations. It is a term with a long history and a variety of meanings.
Phillipe Schmitter, probably the most consistent and influential of the neo-

corporatists, has defined corporatism as a

system of interest representation in which the constituent units are organized
into a limited number of singular, compulsory, non-competitve, hierarchically -
ordered and functionally differentiated categories, recognized or licensed (if
not created) by the state and granted a deliberate representational monopoly
within their respective categories in exchange for observing certain controls
on their selection of leaders and articulation of demands and supports
(Schmitter 1979:13).

This is a very general formulation, which does not specify institutions or policy areas.
Most other writers who have used the term, however, have said that it is essentially
related to matters of economic policy (Lehmbruch 1979, Panitch 1977, Cawson 1978).
On this basis the Accord can be partially interpreted according to Schmitter’s
categories. Under the Accord the state grants a deliberate representational monopoly
to the ACTU with respect to affiliated unionised employees (and implicitly covering
all workers and would-be workers) in return for observing certain controls over its
articulation of demands and supports, and no doubt the representational monopoly’
would be withdrawn if the ACTU leadership were not selected in an appropriate
manner. Thus government/union relations in present-day Australia are encompassed
easily in the Schmitter definition. But it is difficult to fit the other partners in
industrial relations -- the representatives of capital, let alone society as a whole -- into
the definition, and Schmitter’s definition of corporatism seems to be intended to apply

to society as a whole.

Leo Panitch provides an example of a more restricted definition of corporatism as:

A political structure within advanced capitalism which integrates organized
socioeconomic producer groups through a system of representation and co-
operative mutual interaction at the leadership level and mobilization and
social control at the mass level (Panitch 1977:66).

The ACTU role within the Accord comes within such a definition to some extent. But
the Accord is a bilateral agreement which does not involve any other ‘organized
socioeconomic producer groups’, so making it difficult to pursue the Panitch line also.
The phrase ‘mobilization and social control at the mass level’ is very strained in the
Australian context, where union leaders have had to learn to live with the fact that
the Australian worker is singularly unresponsive to any kind of mobilization, let alone
social control through the union structure. But Panitch is not alone in including
social control as a characteristic of corporatism. Crouch, for example, says that the
social control aspect of the concept of corporatism is quite central to it as a theoretical

contruct, that the ‘...heart of corporatism is that interest organizations constrain and
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discipline their own members...as well as (or even instead of) representing them’
(Crouch 1983:452). Wolfe also accepts that proposition. In his analysis of changing
power relations within a union in response to changing environmental imperatives and
their significance for corporatism, he speaks of ‘corporatism’s dual functions - internal

representation and social control’ (Wolfe 1985:434).

Notwithstanding the difficulties encountered with definitions of corporatism, there is
substantial agreement as to what is meant by corporatism in an industrial relations

context:

- it applies to tripartite configurations of unions, employers, and
government;

- the negotiators are peak associations of employers and unions plus
government representatives and bureaucrats;

- the negotiators are presumed to have the power to ensure compliance with
the consensual decisions from those whom they represent, and to have the
intent to deliver such compliance;

- bargaining takes place at tripartite meetings; issue stands are traded ie
something of major concern to one of the parties is canvassed, seeking
agreement in return for a change of position on other issues.

The logic of corporatism, whether on Schmitter’s or Panitch’s definition or the more
pragmatic industrial relations description, predicts that the two-party (ALP/ACTU)
agreement will become increasingly tripartite. Some tripartite developments of this
kind immediately followed the election of the Hawke government. The National
Economic Summit held shortly after the Hawke Government was elected in 1983
included leading business representatives (although officially present in a personal
capacity). The Prime Minister made a few statements in October 1984 that the
Accord might become a tripartite agreement, but these were shortlived. Union
response to these ‘feelers’ was to declare clear opposition to any broadening of the
Accord and on 9/10/84 Mr Ralph Willis, the Federal Minister for Employment and
Industrial Relations, told journalists: ‘What the Prime Minister has said about the
role of business in all of that is that they might have an interest in considering the
workings of the Accord’ (Financial Review 10/10/84). Cliff Dolan, then ACTU
President, has spoken favourably of MITI, the Japanese Ministry of Trade and
Industry which takes a tripartite approach to the organization of industry
development and control, saying something similar would be beneficial to Australia
but denied that the Accord itself could ever become tripartite. In regard to Hawke's
remarks that the business community may be involved in renegotiation of the Accord,
Dolan said this could only occur in the form of a second Accord spanning only those

areas where it was possible to get mutual agreement. The ALP/ACTU Accord could
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not be ‘watered down’ (Financial Review 11/10/84). Business group leaders have

consistently said that business could never be a party to the Accord.

Three years is a short time when discussing structural change in societal institutions.
It seems clear, however, that the Accord per se will not be the framework for
corporatist arrangements in Australian industrial relations if for no other reason than
that it is not a tripartite structure and that the tripartite bodies that have been set up
under it are advisory, not representational monopolies with power to enforce
compliance by those whom they represent. That does not preclude the possibility that
existing arrangements may be preparing the ground for further moves in the direction

of corporatism.

The above interpretations of the Accord as an implicit contract, as an electoral
instrument, as a prices and incomes policy, and as corporatism, taken together,
provide quite a rich understanding of the Accord. But more is possible. Chapter 5
places the Accord in the context of the political subsystem of society, whereby the
identifying function of the political subsystem is the authoritative allocation of values
for society. The Accord is then seen as evidence of the emergence of a work-related
subsystem of the political system, and a shift away from traditional parliamentary

procedures as the locus of some of these authoritative allocations.

ORIGINS OF THE ACCORD

The genesis of the Accord is open to interpretation. It rather depends on how much of
the final package has to to be included to constitute ‘the Accord in early stages’. The
full package does not have much of a history. But a number of ideas which are
encompassed within it and which shaped its final form can bé clearly distinguished.
We shall look at these shortly. But we should first note the documented versions of

when, where, and with whom the Accord began.

Cliff Dolan, ACTU President from 1980 to 1985, says that the Accord is the result of
discussions commenced in 1980 between ACTU and ALP (Dolan 1984:4). Another
version says discussions held just prior to the 1974 ACTU conference constitute the
genesis of the trade union movement’s interest in social contract type thinking
(Downing 1974). This date is supported by Laurie Carmichael of the AMWU: ‘The
formulation of the Accord was entered into by myself and the union as a matter of
principle because I believed in it. 1 started to consider such an approach back in 1974
when the Whitlam Government was in office’. (ACTU undated publication It’s

Accordable). Another account gives August 1981 as the start of the home run for the
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Accord (Apple 1982:13) when a subcommittee of the Australian Labor Advisory
Committee (ALAC) consisting of Bob Hawke, Bill Hayden, Ralph Willis, (all senior
member of the ALP, which was then in opposition), and Jan Marsh, Bill Kelty, (both
ACTYU officials) and Charlie Fitzgibbon (an elected ACTU executive member) began
seriously negotiating the terms of an agreement between the ACTU and the ALP in
support of a prices‘a.nd incomes policy for the next election. - Input for these
discussions, according to Apple, was the ALP incomes policy as prepared for the 1980
election, which was in turn based on the 1977 ACTU tripartite economic strategy, a
position that had evolved in response to the failure of the previous ALP government to

manage the economy sufficiently well either to satisfy union expectations or to stay in

office.

The Federal Election Campaign Launch Policy Speech of 16th February 1983 gives it
a history of only months: ‘As a result of the months of painstaking consultation,
discussion and work, we, the representatives of the incoming Labor Government, have
reached an historic accord with the trade union movement...(ALP 1983:7). Yet
another account places the origins of the Accord with Bill Hayden in mid 1979.
Hayden’s desire to bring the industrial and political wings of the labour movement
closer together is postulated as the genesis of the Accord. The specific format of the
- Accord is said to have been prompted by Ralph Willis, later Minister for Employment
and Industrial Relations, who had been in Britain and Europe the previous year and
profferred suggestions as to what were the best points for Australia from the various
pr.ices and incomes policiés, social contracts and the like that had been tried overseas
(Kelly 1984:72). Events have proved that the Accord in the form it finally took was a
successful policy instrument for the government. Therefore it may not greatly matter

which version of the origin of the Accord, if any, is accurate.

So far as individuals are concerned, Ralph Willis is the person most often cited as the
prime mover of the Accord, both in the media® and in my conversations with
politicians and union leaders. An interesting issue of personal style concerns what
people regard as appropriate tools of management for a government. Hawke and
Willis were committed to seeking a mandate for legislative control over prices and
incomes whilst many other labour leaders thought that legislative control had no part
to play in such matters. Prior to the ALP Biennial Conference in Adelaide (July
1979) the ALP’s Economic Policy Committee (Hayden, Hawke, Hurford) worked out a

comprehensive set of recommendations which included a wages policy in which the

9eg National Times, June 2, 1979 p. 11 ‘Secret labor talks aim at social contract’.

15



ALP would, when in government, hold a referendum to give the Commonwealth
government power to legislate on wages. The committee proposal on this issue seemed
to have the numbers to be passed, at least until the lunch break. In the event an
amendment was passed, following a well-documented piece éf political drama in which
Hayden double-crossed Hawke. The amendment contained no commitment to seek
legislative control. It suggested that paragraph 4, calling forva referendum that would
give the power, be deleted and a much weaker statement replace it, saying that the '
party should, ‘with the understanding and co-operation of the trade union movement,
develop and implement a policy which will encompass prices, wage incomes, non-wage
incomes, the social wage’ (ALP 1979:200). The amendment was passed and
consequently the ALP went to the electorate in 1980 with nothing concrete on price

and wage controls, and lost.

Labor did not win the 1980 general election and negotiations over the proposed
agreement between the ALP and the union movement continued fairly slowly and
quietly until the Fraser Liberal-National government announced a wage pause in
November 1982, shortly before the Flinders by-election. Whether or not the wage
pause had anything to do with the Liberal win in Flinders is debatable, but there was
a generally favourable response to the pause. Even the three Labor state premiers
were pleased with the pause, despite some mandatory rhetoric to the contrary, because
their State budgets would be slightly easier to manage with a wage pause in operation.
Unfortunately for Hayden’s leadership position, the unions had made a landmark
concession not to him but to the Fraser government. The unions did not demand
immediate wage restoration and agreed to wages catchup ‘over time’ - something on
which Labor had been unable to get a firm commitment despite widespread
recognition within the union movement that in current economic circumstances
nothing else was possible (Kelly 1984:313). The press made much of the split amongst
the various branches of the labour movement, but for our present purposes it
illustrates the contingent nature of historic events and also points out the strength of
ideas when their time has come. The next chapter examines some ideas that shaped

the thinking of Australian political elites and led to the Accord.
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CHAPTER TWO

IDEAS THAT SHAPED THE ACCORD

The act of signing the Accord transformed various theofies, ideas and objectives from
talk into a framework for action. These ideas are examined under the headings of
‘Social wage concept’, ‘A national interest role for the ACTU’, ‘Industry policy and
restructuring’ and ‘The prices and incomes policy debate’. In searching for their
origins a few basic facts about the Australia, as well as some specific aspects its
history, need to be borne in mind. Australia is a large country geographically but
small in terms of population (approaching 16m). Its economic and social structure is
egalitarian by international comparisons, although still subject to criticism for
unjustly-large inequalities.lThe federal government contains many persons with trade
union connections largely as a consequence of Australian Labor Party being one of
only five parties in the world today in which trade unions formally comprise a large
part of the party’s membership.2 This assortment of facts has a bearing on the
plausibility of the claim that the evolution of common understandings amongst the
political elites of this country made the Accord possible at all and made it enforceable
policy. They also have a bearing on the ‘transportability’ of the Australian experience,
making it unlikely that it can be copied successfully, but that is a subject that lies
outside the scope of this thesis. Our focus in this chapter is on various ideas which

played a role in determining the final form of the Accord.

1 Australia appeared 50th in a list of 52 nations listed in order of inequality of income
distribution (Taylor and Hudson 1972:263). There is no reason to think that this position has
since altered fundamentally.

2The others are United Kingdom, Sweden, Norway and New Zealand.
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The Social Wage Concept
The Accord réﬂects an increased awareness that money wage increases do not
automatically result in improved standards of living. On the contrary, a bigger pay
packet accompanied by less government services can mean a lower st;andard‘of living.
To address this issue union parlance sometimes divides wages into two components:
the industrial wage and the social wage. The ‘social wage’ refers to components of
living standards obtained via government expenditure decisions such as direct income
transfers or provision of services. It is called a ‘wage’ because if the government did
not provide services such as education, medical facilities and social services, an
individual would have to make provision for these things from his/her industrial wage.
The pay packet is called the ‘industrial wage’ when seeking to distinguish it from the
‘social wage’. There is little benefit in receiving a higher take-home pay if more of it
has to be spent on maintaining a standard of liﬁng which is dropping because of
reduced government expenditures in certain areas. Conversly, paying more taxes does
not reduce one’s standard of living if services are improved by a greater amount than

the loss from the industrial wage.

The ACTU had been campaigning on a wage/tax trade-off for a year before the

Accord was signed, although not using the phrase ‘the social wage’:

The ACTU Executive believes that the economic challenges facing the
Australian community demand the concentrated attention of the Australian
trade union movement. In particular the Executive is concerned about the
increasing unemployment and the increasing taxation. The ACTU policy
does not rule out taxation increases where such increases are justified on
social ‘and economic grounds. However, the failure of the Government to
introduce effective tax reform and to publicly jusify tax increases is
contributing to economic instability and the deterioration of confidence in
the economy. To this end we believe that a campaign should be initiated on
the economy and integrated where necessary with:- the Public Sector
campaign. The campaign should concentrate on unemployment, taxation
and interest rates. To this end a committee should be established to consider
the means of implementing the campaign. The Officers of the ACTU in
conjunction with the Committee and State Branches shall be responsible for
organizing the campaign. (ACTU Executive Decision, February 1982.)

AMWU publications of 1982 and 1983 take up this campaign vigorously under the
title of the social wage and explicit recognition of the social wage is embodied in the
Accord. The social wage aspects of the Accord have so far produced the tax reform
debates and the superannuation issue was a central element of Accord Mark II. We

shall return to superannuation in Chapter 5.
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A National Interest Role for the ACTU
An exploration of the symbolic identity of the ACTU and the union movement’s
interpretation of national interest gives an historical setting to the subsequent
systemic analysis of the Accord. One relevant stream of debate concerns where in the
labour movement should social reform be initiated. The ALP was formed as the
political wing of the labour movement and has been regarded by the bulk of the labour
movement as the proper spearhead for reform of society, except for a period around
the time of WWI. At that time the emergence of the Corﬁmunist Party of Australia
and moves to form the One Big Union opened up the question of who should
spearhead reform of society in the national interest. Some suggested that perhaps the
trade unions should assume that mantle. Things did not happen that way in the

1920s, but the debate has been opened again by the Accord.

In discussing the question of the proper locus of initiatives for social reform it is
helpful to bear in mind the distinction between individual unions, the trade union

movement and the labour movement. Individual unions are representatives of

sectional interests and may be in competition one with another. Many have a craft
history and outlook whilst the largest and most influential are mass industrial unions,
although the growth of white collar unionism is challenging their supremacy. Unions
are legal entities and membership is unambiguous. A ‘movement’ on the other hand,
is not coterminous with any distinct grouping of organizations, but rather is an

identification term related to objectives:

To the extent that there is a trade union movement it is because unions and
their members believe that the protection and betterment of trade unionists
is not merely one sectional interest among many but a means of moving ...
towards a more just society (Rawson 1986:13 and pp. 11-16 generally).

It is this self-identification, whether explicitly recognised as such or not, with an
objective to bring about a better society that ‘identifies a movement. The
identification was clearer in the past when there was a ‘working-class’ movement.
Although there have been too many social changes in Australia to continue talking of
a contemporary working-class movement there is still some value in distinguishing
between the pragmatic, sectional advancement characteristic of unionism as an
aggregation of organizations and the sentiment that unites many persons who are

members of unions. Thus the trade-union movement is a subset of persons most of

whom are members of unions but includes only those who feel an identification with a
collective concern to improve living standards for working people, as a class. The
trade-union movement does not include all unionists. For example, jet pilots who are
members of the Australian Federation of Air Pilots use their union to advance

sectional interests but do not, in general, share the class aims of the trade-union
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movement. The labour movement includes the trade-union movement, the ALP and

any sympathisers not belonging to either set of organizations.

Early days of the labour movement

The formation of the labour parties in the colonies of Australia from 1890 and of the
Australian Labor Party upon federation (1901) was motivated by broad social
objectives, as well as a more pragmatic aim of improving the environment of work by
legislative means. The ALP had more success early in its life than other labour parties
for reasons, and with consequences, that do not concern us here. The extent of the
trade-union involvement in issues beyond the workplace was hotly debated during the
decade following the Russian Revolution of 1917. The debates of this period also fall
outside the scope of this thesis except insofar as they shaped the ground from which
the ACTU sprang. News of the Bolshevik coup had a strong impact on Australian
society. Australia’s prosperity had faltered, raising questions as to why this had
occured. Conscription had been proposed in 1916 but our immigrant heritage made
many Australians ill-disposed to fight for other countries. News of Russian events in
1917 seemed to place us at a watershed between supporting the old ways of the old
countries which had been left behind, or embarking on new paths in social
organization. The future shape of society v\;as perceived to be in the balance and
people formed strong beliefs as to the directions in which the changes should be guided

and the means for so doing.

The example of a successful revolution in Russia was grounds for fear or admiration in
many parts of the world, but the bulk of the union movement, here as elsewhere, could
not be roused to revolutionary attitudes let alone actions to emulate the attainment of
‘the historically given form of this dictatorship of the proletariat’ (from the
declaration of the 3rd International, quoted in Gollan 1975:4). Unionists generally
take reformist positions, not revolutionary ones. They perceive their own existence as
bound up with the capitalist system, within which they seek improvements. But
following 1917 there was a surge of interest throughout the trade-union movement in
workers’ control of capitalist society. Support for the idea that control of the means of
production was central to working-class conditions was widespread, as also the belief
that capitalists, left to themselves, would not improve conditions. Efforts to ‘establish
One Big Union exposed various outlooks as to where the impetus for changing society
should originate. The most radical OBU development was the Workers Industrial
Union of Australia (WIUA), founded in 1918, whose proponents favoured union-led
initiative for social change including the overthrow of capitalism for ‘capitalism could
only be abolished by the workers uniting in one class-conscious economic organization

to take and hold the means of production by revolutionary industrial and political
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action’ (WIUA, quoted by Gollan 1975:11). The WIUA sought to be a true grass-
roots organization with workers belonging to it directly, in six industry departm‘ents.
(Only the Mining Department was actually established.) They believed that
amelioration of hardships through a parliamentary route would not be effective and
wanted the union’s Supreme National Council to ultimately replace Parliament. The
approach by the WIUA’s leadership to the union movement generally was influenced
by the communist idea that reformers who want to work through the existing system
are pawns and allies of the bourgeois state. Such an attitude alienated the powerful
AWU as well as many other unions. Within a couple of years the ‘pawns and allies’

were organizing to ensure that WIUA could not succeed as the One Big Union.

By 1921 this radical OBU push had faltered and the WIUA was superseded by an
Australasian Workers’ Union, known as the ‘The New AWU’, as contenders for the
OBU which all others should join. The old AWU, the nationwide Australian Workers’
Union, was the largest union, and the most influential union voice in the ALP.> Its
leaders felt that the AWU was the natural basis for the new organization. Serious
differences soon emerged. The AWU leaders were committed to political action
through the existing parliamentary system and to arbitration. They were unable to
change the objectives of the proposed OBU organization, (which were similar to those
of WIUA), expressing confrontation with the capitalist class. The final collapse in
1924 of the New AWU as the OBU stemmed from the impossibility of reconciling
irreconcilable ideologies: the commitments of the AWU and like-minded unions to
pérliamentarism‘, on the one hand, and on the other, those who wanted One Big Union
to lead revolutionary change in society. (Other OBU initiatives are described in

Chapter 1 of Gollan 1975, and Donn & Dunkley 1977:404-413).

The failure to establish an OBU was not only due to ideological differences. Personal
pragmatism also played a part for the OBU would have required a radical reshaping of
the union structure in this country, whether in the New AWU version or that of the
WIUA. That restructuring would have meant that many people who enjoyed the
status of being the president of a union, even if only a small union, would lose that
status. This requirement probably guaranteed the failure of the OBU even had its
ideological position received adequate support. Notwithstanding unwillingness to
amalgamate, union leaders were well aware of the need for some degree of central

organization.

Growth of of the ACTU
A pragmatic need for a central union organization had existed well before 1917.

Australian unions had been trying to found an organization to represent them
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collectively for some time before the first major efforts at an all-Australian body
occurred in 1889 (see Donn & Dunkley 1977:404-413 on early a.ttémpts at central
federation). With the advent of the federal Arbitration system in 1904, the need for a
peak body became more urgent, giving rise to several concerted attempts to establish
such a body. We have looked briefly at the two two main stages of the failed OBU.
Here we consider the pragmatic nature of the successful central trade union

organization - the ACTU.

Australian unionism needed a central union organization for pragmatic reasons. Since
the arbitration system had come into force, the number of unions in the country had
risen to about 380, many of them very small. With little in the way of financial or
personnel resources, small individual unions could not mount any industrial
campaigns. A central body was needed to coordinate such campaigns; also to
arbitrate, ‘in house’ as it were, on demarcation disputes, as these could prove very
costly if handled in any other way. In addition, the Conciliation and Arbitration
Court was determining many matters of national scope at basic wage hearings. A

central union body was needed to prepare and present a coordinated case on their

behalf at these hearings.

The Australasian Council of Trade Unions, now called the Australian Council of
Trade Unions, was formed in May 1927 to meet the above needs. It suceeded where
other ventures had failed by taking a compromising, pragmatic approach rather than
iaentifying’ with ideological stances. The structure adopted left existing state power
balances undisturbed. The rules did not require that affiliation bound the affiliates to
ACTU decisions. The personalities running the organization did not demand
agreement with their views from colleagues. The survival of the ACTU from small
and shaky beginnings in 1927 is largely attributed to the ability of its founders to
avoid ideology and concentrate on pragmatics (see Donn & Dunkley 1977:404-424).
The fledgling ACTU, with its four (unpaid) officers, did not cover all unions nor even
all major ones, with the Australian Workers’ Union, the then-largest union, prime
amongst t;hosé who refused the invitation to affiliate with the new central body. (The
AWU affiliated in 1967). The AWU’s attitude was due, in part, to the hope that
ACTU might soon follow previous central bodies into oblivion and so renew the
chance for AWU to form the basis for the central organization and, in part, to the fear
that the ACTU had taken over the radical aims of the OBU. In short, the ACTU was
formed to service trade unions operating in an industrial relations system which lent
itself to negotiations with a central body. The original (and continuing) component of
the ACTU identity is derived from its institutional role on behalf of trade unions in
the Australian conciliation and arbitration system. It now also has a number of other

roles.
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Growth of the ACTU

The ACTU has undergone many changes since 1927, as would be expected of any
organization that has survived more than half a century. It has grown considerably as
its scope in arbitration and other industrial matters increased, expanding into
economic enterprises and, since the 1950s, adding the role of policy adviser to
government. In this latter development Australia is following a general trend.
Contemporary governments of all political colours realise, whatever the contrary
rhetoric, that unions are a necessary and useful part of social structure and that
permanent contact between government and union leaders is a necessary element of

contemporary capitalism, although specific forms vary.

Formal government-ACTU consultation was initiated under a non-Labor goverment.
During the long post-war period of Liberal-Country Party dominance in federal
politics (1949-72) the government found it necessary to consult trade unions - at least
during the implementation of economic and industrial policies, if not before
introducing them. Some level of formal or informal contact has continued ever since,
with the general trend being towards an increase in formal participation. Union
leaders, although opposing non-Labor governments politically, felt it was in the
interests of the trade union movement to have a voice in all governments. The ACTU
was perceived by non-Labor governments as the locus of responsible and moderate
union leadership, or at least the ‘lesser evil’ if it was necessary for government to take
account of unions at all. The Liberal-Country Party approach to unionism in the
1950s and 1960s was based on a perception (an accurate one) that ‘rank and file
unionists were much less hostile to the purposes of these governments than were their
leaders’” (Rawson 1986:63). The general strategy to make unionism more tractable
sought measures to regulate the internal affairs of unions in such a way as to
strengthen the voice of the rank and file, (eg secret ballots in union elections), and
other measures to penalise union militancy. These moves were complemented by
rewarding ACTU’s relative moderation by increasing its consultative role. The
Ministry of Labour Advisory Council, consisting of representative of several
employers’ organizations, State public authorities, the Ministry itself and the ACTU,
was established in 1952, The ACTU was the only trade union organization
represented, although it then covered only about two-thirds of Australia’s unionists.
Other unions tried to obtain representation on the Council on the basis that ACTU
was not fully representative, but the govérnment maintained the stand of having only
one union body on the Advisory Council - the ACTU. Subsequent arrangements for
consultation are outlined briefly in Rawson (1986:63-64) and fully in Hagan’s official
history of the ACTU (Hagan 1981).
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The Communist influence

The position of unionists as a practical, moderate section of the ALP for the first
twenty -years of its existence is in line with typical international experience of the
political stand of unions. But in Australia, untypically, there followed a period of
radical, including communist, control or influence in some key unions. Communist
strength in the unions produced great strains between the industrial and political
wings of the labour movement and alienated large sections of the workforce from union
ideals (Rawson 1966:14). Trade unionism is inherently committed to the capitalist
system, a fact whose widespread verification has been a constant irritation to
communists in their efforts to persuade these organizations of workers of the need to
overthrow capitalism. Paradoxically, with respect to the foregoing statement,
Australia, a country whigh plunged straight into the industrial age and the unionism

that goes with it, produced a remarkable communist presence in union leadership.

Except for France and Italy, there has been no other capitalist country in
which communists were so prominent in the trade unions, and in Australia,
quite unlike these other countries, there was no sign at all of comparable
communist influence or popularity in any other field’ (Rawson 1978:107).

The explanation for the paradox seems to lie in the protection afforded by the
arbitration system, combined with effective non-revolutionary industrial leadership by
communists. The arbitration system, in operation from the beginning of the century,
both increased greatly the number of unionists, because of the preference in
employment that it gave to trade unionists, and secured the positions of large numbers
of people as union officials. But the majority of the new members were apathetic to
union ideology, leaving the activists to pursue whatever political line they chose. A
former ACTU vice-president said that most unionists regarded union officials as debt
collectors, people to whom you gave money because you had to rather than people
with whom you saw common interest (Evans et al. 1981:16). Since the communists’
ideological position had little support among unionists, their succéss depended on the
belief that the party affiliations of the communist leaders were little more than a
personal eccentricity which did not prevent them from concentrating their attention

on immediate industrial gains (Rawson 1978:107).

The period of communist influence declined from the 1950s onwards and by the time
the federal Labor Party came to office in 1972, communist influence in the labour
movement generally had changed its character. Revolutionaries had all but
disappeared. The remaining influential communists had modified their position, either
because they had been influenced by a long period of prosperity or because they found
it necessary to do so to retain their union positions. By 1972 communism was no

longer a destructively divisive factor in the ALP. Neverthless, ALP’s return to
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government after 23 troubled years out of office exposed many unworkable
expectations on the part of both the parliamentary and industrial wings of the labour
‘movement, expectations nurtured in the absence of practical tests. The period of
Labour rule, 1972-75, saw difficult times in government/union relations, with greater

expectations on both sides than could be delivered.

Historical settings for the Accord

Two historical backgrounds for the Accord have been identified in the preceeding
pages. If we focus on relations between the political and industrial wings of the labour
movement, the 1983 ALP/ACTU Accord appears as an accommodation between
persons belonging to these two parts of the labour movement in the context of a re-
examination of the proper source of initiatives for social reform. The issue has not
been the focus of attention since the 1920s. In this setting the Accord is the current

solution to an ongoing dialectic in the labour movement.

If, on the other hand, we focus on the trends in government/union consultation we see
that an increasing level of such consultation obtain whichever political party is in
power. Formal relations between government and the ACTU have been developed in
varying degrees since 1950 including the long periods of Liberal-National coalition rule
whose approach to industrial relations in general and to the ACTU in particular was
to divorce rhetoric from action. That is, many specific union actions were opposed
whilst consultation with the trade union movement, as represented by the ACTU,
cv.:mtinued. In this context the Accord is just a progression continuing the trend of
increasing union/government relations. Whilst this is certainly plausible, it remains
the contention of this thesis that a significantly different government/union role exists

for the ACTU since the signing of the Accord.

The national-interest role of the ACTU can now be seen in perspective. The role
‘change that we are concerned with hangs on the interpretation of ‘national interest’
within the trade union movement. Looking briefly at the circumstances which gave
rise to various union ideologies we may say that the earliest rationale for unions was
to fight outright exploitation by employers. In the early days of unionism employers
and workers were unmistakably different; class identification was prevalent. Class-
conflict ideologies were appropriate. Then, as the working-class fight against
oppression and outright exploitation was generally won and economic conditions

improved, union objectives changed.
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The ‘proper’ role of trade unions

Since the end of the depression the predominant view of the role of unions has been
that they exist to get the best pay and conditions for their members, more or less in
isolation from other considerations. In other words they are sectional interest groups;
class identification has declined. Support for that transition in ideology came from
both institutional and economic factors. The Australian system of conciliation and
arbitration supports limited sectional perspectives. It creates a protected environment
for each and every union in that it guarantees rights of representation to registered
unions. In effect, this means that sectional bower bases become entrenched in an
institutional environment that gives no encouragement for the union leadership to
think in wider terms. A related criticism concerns the dynamics of arbitration. Union
negotiators are encouraged to seek maximum gains irrespective of wider implications
because the union bears no odium if national outcomes are bad. The arbitrators make
the decisions and it is not the job of the unions to worry about reaching balanced
decisions and viable outcomes. The conciliation and arbitration system allows, some
would say encourages, irresponsibility on the part of unions.? A buoyant economy
also encourages sectional interest outlooks. During the long post-waf boom the
expanding economy resulted in an increased standard of living for the majority, which

improvements were taken as vindication of the prevailing orthodoxy by unions.

The recent past has given rise to an alternative view, at least in some impbrtant
enclaves of the union movement, whereby the national interest, rather than sectional
interests, has been given a new lease of life. This change of attitude can be loosely
attributed to a general increase in nationalism. In union terms, this general mood
manifests itself as recognizing that what is good for one may not be good for all even
within a single union, let alone for all the workforce. The emerging ideology of the

union movement is that national wellbeing is necessary for individual wellbeing.

The changed outlook was facilitated by the ioss of power suffered by two myths, the
first of them the myth of class solidarity. The notion that improvements could only
come about through unionists sticking together as a class seemed to fit experience
when workers were an oppressed class and union solidarity was an essential component
in gaining any concessions from employers. Throughout the long boom unions were

increasingly successful in removing ‘oppression’. Solidarity became less relevant as

3These general comments about the conciliation and arbitration system could of course be
modified if space permitted. There were always elements of the system which sought the
overall benefit of society. These elements have been greatly strengthened during recent years,
partly because of the same factors which have modified the attitudes of trade unions. However,
the conciliation and arbitration system as such is not our concern in this thesis.
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sectional claims could be pursued and won in many specific areas. Technological
advances have increased the power of small groups of people to exercise industrial
muscle. Not only is union solidarity often irrelevant to obtain gains, it has also lost
its symbolic power as a belief that signifies class identification. Union membership is
no longer associated with the traditional cleavage of workers against employers when
unions cover such diverse groups as pilots and miners, bureaucrats and welders, when
employees can become employers, and vice versa, in many industries and occupations,

and when the State, in one form or other, employs a third of the workforce.

The second myth concerns the rationale of free-market operations. Given that there
must be a viable national economy for sectional interests to bargain for shares, the
free-market rationale rests on an implicit assumption that something akin to Adam
Smith’s invisible hand is at work. Smith popularised the seemingly magical way in
which the operation of free-market forces caused self-interested actions by individuals
to culminate in a rising standard of living for all - as if directed by an invisible hand.
He was well aware that his theoretical model was an abstraction, not a description of
reality, but the idea that community good results from individuals acting according to
selfish profit motives entered modern mythology. It was a highly convenient idea, too

convenient for Smith’s provisos and qualifications to be accepted, or even noted.

Although unions saw themselves as opponents of laissez-faire, in reality they often
acted in accordance with this myth. To get the best deal and most money for one’s
members was the name of the game. Everyone was seen to be doing the best only for
himself so it was up to others to organize as best they could. To raise any wider issues
was to be greeted with the typical reply, ‘That’s not my problem, mate.” The world
has now changed. Union attitudes which are in keeping with the times need to be

articulated and become the new myths.

The long boom has ended; modern technology requires less labour; the owners of that
technology are not intrinsically committed to dividing the gains amongst displaced
workers. Given these key factors, an individualistic, free-market approach leads to a
reduced labour force operating within the highly productive technology. These high-
tech enterprises are highly profitable as oligopolies develop and the enterprises can
afford to pay high rates to a declining workforce in order to continue technological
improvements. ~ If unions continue with the singleminded pursuit of gains for the
membership under such conditions the result is a set of sweetheart deals? for a

minority of workers combined with massive unemployment amongst the rest.

4Sweetheart deals: an employer pays higher-than-the-norm wages to avoid industrial trouble.
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Current stance of the ACTU

Opposition to the introduction of changes that reduce employment is
counterproductive if it means that businesses fail. The questions raised by the
technological replacement of labour are not new, and they are of profound importance
to our economy and to the welfare of the population. There are no easy solutions,
with local, union-wide and national perspectives producing different ‘best solutions’ on
occasions.  Local-level elected union representatives are keenly aware of local
circumstances and less conscious of union-wide or national effects. Individual unions
are subject to traditional philosophy which is opposed to enterprise unionism and
subject to the dynamics of their raison d’etre - representing their members. The
stresses that are imposed on union leaders by the conflict between the national interest
and the interests of their members in the short-term are great. Elected officials can
explain long-term trends to their members but when it comes to election time they are
vulnerable to more gutsy competition that promises MORE, NOW. That particular
dynamic could snowball to disaster. The movement will need help from ACTU in
articulating a new response. The ACTU, by developing a national-interest ideology in
the Australian trade union movement, is taking steps to avoid the marginalization of a
large percentage of the workforce. The ACTU’s current national interest role is not

inevitable; in facf, there is nothing in its history to suggest the current development.

The ACTU succeeded where other attempts to establish a central union failed. It
survived because it adopted a structure that was a pragmatic compromise, and was
stz.szed by pragmatic individuals. Both structure and staff were capable of
accommodating the diverse elements of unionism of the day. It maintained these
adaptive characteristics throughout the long boom and during the long period of
Liberal-Country Party governments, when the ACTU consolidated its primacy as the
voice of the trade union movement in dealings with government. The ACTU’s

consultative role grew, as did aspects of its organization.

With the signing of the Accord the ACTU has entered an era of heightened
pragmatism. The established trends in the economy suggest that unemployment could
increase dramatically if current trends continue. Massive unemployment is not in the
national interest, and the best course of action available to combat the possible effects
of new technology on the workforce and markets is a planned approach rather than
one of free competition. For industrialized societies the allocation of work is of vital
importance, embodying as it does both social and financial values. The ACTU is the
linchpin in the reformulation of work, pay, and control concepts into forms that will
bring about socially acceptable redistributions of work commensurate with economic

growth.

28



This broader role for the ACTU and the longer time-scales involved inevitably mean
that the ACTU cannot satisfy the demands of all who fall within its constituency.
Pragmatic solutions have always been the ACTU’s strength. Now that the stakes are
much higher, pragmatism is called for even more. A bit of unifying ideology helps.
ACTU can provide the rationale for maintaining unity against perhaps deliberate
attempts - by some multinational employers to fragment the workforce into tame,
highly paid unionists, and the powerless masses. The changes and problems are most

clearly revealed in the case of manufacturing industry, which is discussed next.

Industry Policy and Restructuring
Australia, in common with all OECD countries, is experiencing problems with the
state of manufacturing industry. Industry restructuring exercises many minds and
increased productivity is unanimously sought in what is otherwise a diverse and
complex field for study. Labour-saving technologies are an ubiquitous solution to
increasing productivity, notwithstanding management schools’ theorising about
developing the richest resource of any organization - its people. The corollary of the
increased-technology road to increasing production is loss of jobs. At a national level
increased productivity means there is more to share out and therefore, if the increases
é,re shared equitably, everyone is better off. Even if shared equitably, this rationale
presupposes that productivity gains are retained within the nation. When
multinational corporations are involved this is clearly not the case (Crbugh and

Wheelwright 1983, Ewer et al. 1987).

Industry policy is the trickiest knot in the Accord. It involves tensions not only
between labour and capital, but also between the public and private sectors, between
the primary, secondary, and tertiary industry sectors, and between the federal and
state political arenas (Higgins 1986). For example, manufacturing unions as a sectoral
interest have viewpoints which do not coincide with those of other unions, of farmers
or of consumers. Tariff protection given to one industry reduces the resources available
elswhere in the economy. States vying with each other to attract industries by
subsidisation do not consider national outcomes. The ACTU tries to reconcile these
sectoral interests by persuading non-manufacturing sectors that the industrial sector is
essential to a viable national economy. Not only must it be maintained in some
rudimentary form, but it must not be allowed to decline. The white collar unions who
have swelled the ranks of the ACTU since the amalgamation with the Australian
Council of Salaried and Professional Associations (ACSPA) in 1979, the Council of
Australian Government Employee Organizations (CAGEO) in 1981 and the

Australian Public Service Federation (APSF) in 1985 may come to have a significant
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impact within the ACTU as a power block opposing representatives from the

industrial sectors, but only time will tell.

Manufacturing industry was the first sector of the economy to feel the end of the long
steady growth period in post-war Australia. A response to the declining position of
manufacturing had been articulated by the AMWU in their 1977 publication
Australia Uprooted which called for a ‘People’s Economic Program’. The booklet was
devoted to the proposition that manufacturing industry was being destroyed for the
benefit of the mining industry and that mining wealth is not being used for the benefit
of the country. The AMWU proposals were submitted for consideration by the ALP
Federal Conference and the ACTU Congress of that year. Item 1 of the metalworkers’

document is given below; it can perhaps be considered as an ambit claim:

1(a) Establish a Dept. of Economic Planning to give advice to and carry out
instructions from the elected Government. The department will seek
advice from other Australian Govt. departments and agencies, State
Governments, employees, employers, local govt., consumers, etc.

1(b) All other Aust. Govt. Depts. will be subject to co-ordination by the Dept
of Economic Planning through the government.

1(c) The operating and decision making guidelines of the Dept. of Economic
Planning shall include:

- maintenance of full employment

- protection of the environment

- progressive reduction of working hours

- promotion of general quality of life of Australians.

1(d) The decisions, deliberations and operation of the Department of Economic
Planning will be made public.

Judging by subsequent events it was quite a successful ambit claim because industry
planning is now part of the political agenda of this country. There is a large gap still
between what has been achieved and the demand for a Department of Economic

Planning but any progress in the area is significant.

In Australia the ideology of private enterprise is deeply entrenched, and few politicians
are willing to give a commitment to the planned economy approach (their political
opponents could make headway as champions of freedom and self-determination).
Also many unions oppose industry-wide planning because experience has taught many
workers and their representativés that planned restructurings are often just a fancy

name for job losses.
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The proposals prepared by the ALP’s Industry Development Platform Committee for
the ALP Biennial National Conference in July 1984 contained no mention of
Department of Economic Planning, but during the three days prior to discussion of the
economic platform on 13 July, substantial changes were made. These brought part of
the AMWU’s demands into the platform. The Conference adopted an industry
platform which calls for a new planning division in ‘the appropriate department’,
which is taken to be the Department of Industry and Commerce (ALP 1984a:156).
This change to the ALP’s platform is said to have been brought about by the metal
unions’ claim to Senator Button, the Minister presently concerned, that the platform
as prepared did ‘not meet the widespread interventionist planning requirements of the
prices and incomes Accord’ (M.Stutchbury, Financial Review, 16.7.84). It is possible
that the new Division could grow to a fully fledged Department of Industry Planning,
but also it is not certain that the metalworkers’ union still want that ten years on
from 1977. For the present, we must wait and see how the new division will fare if and

when it is established.

The major mechanism currently operating in the field of industry policy and
restructuring is the two-tier system of manufacturing councils (Ewer & Higgins 1986).
The Australian Manufacturing Council (AMC) was first established in 1977 under a
Liberal-National Country Party Government, following various committees of inquiry
into the needs and possible futures for Australian industry (especially the Committee
of Economic Enquiry of 1963 known as the Vernon Committee). The Crawford Report
(Report of the Study Group on Structural Change) addressed industry problems again
in 1979. These pre-Accord moves indicate an awareness of the need to do something.
The present restructured AMC has a smaller council, wider terms of reference, greater
independence as to activity, audience, secretariat and input. Also many of its members
are the chairpersons of Industry Councils, of which there are now eleven. The former
AMC had transient activities which rarely reached fruition, whereas the industry
councils are continuing bodies with a brief to review medium- and long-term industry
conditions and prospects and develop possible solutions to industry problems for
industry and government to implement. In addition they provide advice to the
Minister on matters referred by him to the Council and keep him (and the public)
informed of the Council’s activities. Each of the Councils has at least four union
representatives and all operate under the general guideline: ‘The integration of
industry policy into general macro economic and price and income policies represent

the basic economic strategies of the Government’ (AMC 1984:2).

The industry development and restructuring part of the Accord has been discussed in

preference to other supportive policies (which were listed on page 7) in the belief that
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industry matters are, and are likely to remain, the most contentious and critical
aspects of the total Accord package. They are content‘ious because they expose deep
divisions in attitude towards both the desirable future of industry and how to get
there. These division did not begin with the Accord, but they have been brought into
sharp relief by the increased rights of consultation that the unions have gained
through the Accord. Industry matters are critical because there is no viable alternative
to the Accord for advancing the union viewpoint in industry development and
restructuring matters. This is in contrast to taxation reform or occupational health
and safety matters, which would proceed in approximately the same direction, albeit
perhaps more slowly, without the Accord. Even industrial relations legislation was
moved out of dependence on the Accord by the Hancock Committee.> But for
advocates of industry development and restructuring there are no viable alternative (
mechanisms for change. Hence it is quite likely that pressure will increase on this
particular segfnent of the Accord framework. One should not underestimate the
combined power of the ACTU and the Metal Trades Federation Unions (MTFU) and

an implied threat can be read into relatively mild words such as:

. it has been of some considerable concern to the ACTU and to the Metal
Trades Federation of Unions in particular that little has been done to

integrate the Accord’s industry development policy with macro economic
policy ...(MTFU 1984:ix).

The Prices and Incomes Policy Debate
The prices and incomes policy debate has been left till last in this survey of the ideas
that were influential in the formation of the Accord so that it does not overshadow
other, less widely debated, sets of ideas which played a role in shaping the Accord.
That is not, however, to downgrade the significance of debate about prices and
incomes policies in the formation of the Accord. Therewas discussion in government,
union ‘and academic circles concerning the relative merits and demerits of various
positions and approaches to such policies as practiced in other countries. The process
of debate clarified acceptable parameters for the participants in the Accord and some

lessons appear to have been learned about implementation.

Prices and incomes policies have, as their generic objective, the control of cost
inflation. The other kind of inflation, that generated by excess demand, has been

around much longer than cost-inflation, making spasmodic appearances over the

5The Committee of Review into Australian Industrial Relations Law and Systems, chaired
by Keith J. Hancock.
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centuries, as a result of financial mismanagmeent, debasement of the coinage, wars,
large gold discoveries and so on. Demand inflation is amenable to control by
appropriate manipulation of monetary and fiscal instruments but cost inflation is a
post-war phenomenon which requires a more direct approach to the inputs of the cost-
push of the inflationary spiral, except in the view of monetarists who believe that
fiscal and monetary controls can contain both kinds of inflation. Cost inflation
manifests itself when both the labour force and employing units have an element of
monopolistic power. Only then can the levels of pay and prices be raised
independently of aggregate demand. In addition, the pervasive inflation of western
democracies in recent decades seems to have been accompanied by widespread
acceptance of the view that the government would look after any problems generated

by inflationary activity (Isaac 1973:237-243).

Contemporary responses take one of three general forms. Some consider inflation to
be no real problem at all, saying we can adapt to high rates of inflation and that
equity is just a technical problem of indexation. The majority, however, consider
inflation to be decidedly negative for society and that it should be reduced, Whereupon
there are monetarist (freemarket) approaches to control inflation, and interventionist

approaches which are are often lumped together and called prices and incomes policies.

There are equity arguments and economic efficiency arguments favouring and
opposing various kinds of incomes policies. Much of the academic output in the prices
and incomes policy debate is arguing against free market philosophies with respect to
the labour market and exposing the examples of its failure. One line of argument is
concerned with the amount of government intervention and planning. When not

enough intervention in the labour market is the alleged culprit, the argument runs

broadly as follows: government must formulate and implement policies which regulate
labour participation and rates of pay and it must do so in order to attain social
justice, because the market for labour is not, cannot be, nor should be, a free market
. in the classical sense. In other words, these proponents of interventionist prices and
incomes policies believe that the operations of labour markets in modern capitalist
economies are not capable of producing the right results. Uncontrolled markets
produce too much unemployment or too much inflation. This equity argument for
prices and incomes policies can be linked to one associated with social conflict. Social
conflict was progressively reduced as the gap between rich and poor was gradually
narrowed, particularly in the post war era, but -inflation reversed the trend and the
gap is widening again. The relatively rich are better able to defend themselves against
inflation than are the relatively poor; thus inflation widens the gap between rich and

poor, giving rise to the spectre of increased class conflict.
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When too much intervention in the labour market is blamed for difficult times,

national efficiency, so this argument runs, would be improved if the labour market
were deregulated (aliowing only for the enforcement of some minimal standards).
Resultant improvements in national efficiency are ultimately to everyoﬁe’s benefit,
including all workers. An ‘incomes policy’ acceptable to these theorists might be to
tax employers who exceeded guidelines for wage movements (see Isaac 1973:244 for a
brief discussion of this approach and references to further reading). Another line of
argument related to efficiency concerns the pricing mechanisms of the market.
Inflationary expectations distort the allocations of expenditure made within the

economy and thus weaken the value of prices as signals for resource allocation.

Anéther line of discussion concerns the voluntary or compulsory nature of prices and
incomes policies. In the economics literature the ‘public goods’ quality of price
stabilfty means that compulsory prices and incomes policies are to be preferred to
voluntary ones. The ‘public goods’ concept applies to items which cannot be made
-exclusive; the costs of benefits of such goods have a public character and individuals’
contributions are relatively minute. The favourite examples in the literature are
pollution and taxation, the latter illustrated as follows: everyone benefits from roads,
water supply, defence etc and all agree that they are a good thing and that they are
willing to contribute to their provision; but if contributions to the Treasury were
voluntary we would be in a mess! It would be rational for an individual to seek
personal advantage by saving the amount of the voluntary contribution in the
kﬁowledge that their contribution was such a small proportion of the total cost as to

make its absence totally insignificant.

Similarly everyone benefits from price stability. But, according to this line of
theorising, each individual benefits even more by unilateral action against the norm.
Individual rationality says that ‘my one action of breaking the guidelines will not/
affect national outcomes’ and thus the gain of a unilateral increase is sought in the
expectation that the general context of stability will not be appreciably affected. This
process applies not only to individual persons but also to individual unions seeking a
wage rise, and to employers seeking to buy industrial peace with a wage rise. In
economic terms, then, price stability is. a ‘public good’; it has a collective nature
whereby it can only be obtained if all members of the community act in a way that
goes against individual economic rationality. Hence one should not expect voluntary
wage restraint to be effective. Manadatory compliance is required. (See Fallick
1981:18 on the public goods aspect of wages policy in an article devoted to economic

rationales of such policies, not otherwise discussed here. Also Hughes 1981:3-11.)
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The theoretical analysis of price stability as a public good, and hence the need for
adherence to the guidelines of prices and incomes policies to be compulsory, does not
appear to be borne out by experience. Periods of statutory wage control arouse ‘'so
much resentment that they are followed by periods characterised by aggressive
catchup activity whereas negotiated voluntary schemes have given rise to some long-

term success stories, two of which are described below.

Comparative studies

Incomes policies formerly or currently operating in Britain, Sweden and Austria are
the most quoted examples in the Australian prices and incomes policy debate of recent
years. Before looking at them individually, a brief outline of the Australian method of

wage determination will make the subsequent discussion more meaningful.

Australia is a federation in which the States have residual powers, e all powers not
specifically allocated to the Federal Government rest with the State Governments.
The administrative arrangements that are entailed in industrial matters with six
different state and two territory legislations and a federal system are very complicated
in their detail and therefore cannot be presented here (see Walker 1970, part 1, and
Deery & Plowman 1985, parts 3 and 4). We shall be looking only at federal level
activities, énd it is reasonable to do so in view of their contemporary pre-eminance so
far as general direction is concerned, if not administration of industrial relations in
Australia. Federal level activities have increased in influence over time, a trend which

is expected to continue (Blain 1985:207-233).

The Australian Conciliation and Arbitration Commission is a federal body within a
network of federal and state industrial relations institutions. The statutory function
of the ACAC is the prevention and settlement of industrial disputes. It soon became
apparent, however, that a change to one award to settle a dispute might trigger many
others. ‘Since it was the business of the federal tribunal bo. settle disputes, not to
make them, it was necessary to develop some mechanism which would allow many
awards to be varied simultaneously’ (Deery & Plowman 1985:285). Hence from 1907
onwards, when the Harvester Judgment established a federal definition of a ‘living’
wage (established initially for the purposes not of the Conciliation and Arbitration Act
of 1904, but of the Excise Tariff Act 1906) it has been the practice that certain awards
are regarded as test cases whc;se decisions will be automatically incorporated at all
subsequent award variations, provisions being made also for awards to be varied

without the need for there to be a dispute.
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It is customary to regard the Commission as being amenable to government policy.
This is substantially correct, but two points which affect the exercise of government
intentions deserve mention. The fact that the Australian federal government does not
have the constitutional right to legislate on wages is the first point that has an effect
on the particular form in which policy is implemented. Secondly, the ACAC is an
independent body and thus not required to carry out instructions from the
government. This arrangement imposes a moderating influence on any changes of
policy but in broad terms we might say that the ACAC is strongly influenced by
government policy provided that government policy is within socially acceptable
bounds. When it is not, the Commission ceases to be an effective instrument in wage

determination (as during the early 1970s).

The Accord offers a centralised system of wage determination, linked to rises in the
Consumer Price Index (CPI), through the medium of a bi-annual National Wage Case
heard by the full bench of the Australian Conciliation and Arbitration Commission.

New guidelines were issued by the Commission in September 1983 which stated that:

The Principles have been formulated on the basis that the great bulk of wage

and salary movements will emanate from national adjustments. - These

adjustment may come from two sources - CPI movements and national

productivity.
(taken from Deery & Plowman 1985 where the Guidelines are reprinted pp. 312-318).
Six-monthly adjustments based on the last two quarterly movements in the 8-capitals
CPI were to be the norm and a productivity case was not to be heard until 1985. By
saying that the great bulk of wage and salary movements would emanate from
national adjustments, it was not intended that regional or industry negotiations were
to play a major part; wage determination was to be centralised. Australia has had a
centralised system of wage fixation for much of the century, but not in the period
preceeding the signing of the Accord. Thus the Accord brought about a return to

centralised wage fixing: it did not introduce it.

The National Wage Case séts the standard movement in wages at hearings at which
ACTU for workers, CAI for employers, government representatives and other bodies
on an occassional basis (eg the National Farmers Federation) present their respective
cases for preferred wage movements to the full bench of the ACAC. Federal and State
awards, of which there are many thousands, are varied by the amount of the resultant
increase. Anomalies provisions allow for variations outside the wage guidelines but
historically established differentials (which often look anomalous) are jealously
guarded and wage rises generally apply uniformly upon the existing structure of

differentials. Not all of the workforce is covered by awards; not all workers are
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members of unions; not all unions are registered unions; and some employees are
covered by several awards (for a more detailed description of the structure of unionism
in Australia see Rawson & Wrightson 1984). The State industrial systems vary with,
for example, Victoria having 211 Conciliation and Arbitration Boards where
registration of organizations is not compulsory. Other States operate their wage
determinations through a small number of industrial tribunals where only registered
organizations are affected by their decisions. Nevertheless, the influence of the
decisions of the Commission in National Wage Cases is sufficient to warrant the title

of national wage decisions.

Outside the unionised sector, the rates paid within the centralised system influence de
facto wage rates. At the lower end of the wage scales, if the market-negotiated rates
with non-unionised employees are dramatically lower than for comparable work by
unionised employees, there is a strong incentive for unionisation, which is presumably
considered as undesirable by those offering the market-negotiated rates.
Comparability of wages, on the other hand, favours maintenance of the status quo. At
the higher end of wage scales, rates paid in the centralised system set the benchmark
against which ‘doing better’, as an incentive to work for that employer, is measured;
but there is no need for the employer to pay a great deal more than for comparable

work by unionised employees.

The Austrian Social Partnership

“The Austrian Social Partnership’ is a descriptive title given to a semi-formal
agreement between workers, employers and politicians concerning economic
. management of the country. There is no specific written agreement outlining the
Social Partnership but it is customary, (at least in English language academic
writing), to date it from the establishment of the Tripartite Commission on Wages
and Prices, (also known as the Parity Commission) in March 1957. The descriptive
title ‘Social Partnership’ is similarly a convention, .the term ‘Economic Partnership’
being preferred by its participants in Austria. Whatever the titles, the longevity of
the Austrian experience with consensus management of the economy suggests that it

holds many instructive insights for contemporary Australia.

The circumstances surrounding the birth of the Social Partnership have a lot to do
with its longevity and success. They are not, however, of a kind that can be
reproduced at will. Post-World War II leaders had a common perception that
Austria’s turbulent history and uncertain nationhood earlier this century meant that
internal dissention, in industrial relations for example, would very likely have led to

post-war collapse and takeover. Leaders of varying ideological stances spent time
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together in concentration camps during the war, an experience, that cemented shared
perception of this possibility and, according to the Austrian Trade Union leader,
Anton Benya, encouraged them to seek a new consensus in the post-war world. (See
Dunkley 1984:366-7 and cited references for a description of the events that led to this
consensus seeking and compromising political climate. Furstenburg (1983:223) refers
to deep-seated Austrian cultural patterns which favour pragmatic compromise rather
than idological purity.) A similar consensus pertains with respect to the desirability of
a market economy rather than a state-planned one, and that income distribution is

based upon growth rates and not upon redistribution.

The institutional structure of the Social Partnership is decidedly corporatist and has
pre-war origins. Classical corporatist notions (as opposed to the neo-corporatism of
Panitch & Schmitter, already discussed on page 11, advocate an economic parliament
in which the various estates of society are represented, who then deliberate economic
matters and are the national decisionmaking unit with respect to such matters. Thus
landed interests and agricultural workers, industrialists and industrial workers, and
craft based bodies are elected from and on the basis of their economic function in
society to represent their respective sectors. The post-war consensus approach was
grafted on to the existing Economic Chambers, established during the previous
century.

Chambers of Labour: There are nine individual provincial Chambers of Labour which

are represented at federal level by the Council of Austrian Chambers of Labour. They
appraise legislation, draw up representations of employees’ interests, provide training
and advice for employees and workers councils and public relations.

Economic Chambers: There are nine regional chambers and one federal. Employer

membership is obligatory. Each chamber is divided into six sections according to
industry classifications and further subdivided. The economic chambers are public
corporations representing employers in industry, commerce, trade and transport.

Federation of Austrian Industrialists: (VOI) is a voluntary association of individuals

and/or firms which has an influential voice in economic decisionmaking but no formal
role in wage negotiations.

The Austrian Trade Union Federation: Membership of the The Austrian Trade Union

Federation (OGB) is voluntar.y and OGB covers less than 2/3rds of the workforce but
its activities have de facto force for all. In these respects OGB is like the ACTU.
They are similar also in that OGB is an influential advisory body to government, as is
the ACTU, but this is a role in which OGB is fully established and accepted whereas
in Australia there are sections of society within which close government/union
relations are considered inappropriate.

The structures of the two organizations differ markedly. A few of the more obvious
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points are that (1) OGB is the only peak legitimate trade union organization in
Austria and it presides over 16 industry unions, organized on a regional basis (9
regions). (2) It is a non-party organization. (3) Industrial workers formally belong to
the central federation, not the industry unions directly, and pay dues of up to 1% of
annual income to OGB, which then passes approximately 20% on to the industry
unions. (4) OGB leadership can and does hold political positions; for example, Anton

Benya, Chairman of the OGB since 1963 has also served as President of Parliament.

Some differences between Austria and Australia

By comparison, (1) ACTU has approximately 180 affiliated unions, or about 80% of
the organizations which are registered legal entities that can be described as unions.
Trades & Labor Councils in each state constitute ACTU branches. (2) Over half of all
unionists belong to unions affiliated to the ALP and that all of these are also affiliated
to the ACTU and/or a TLC, but there are some large unions that are affiliated to
ACTU and not with ALP and which maybe outspokenly anti-ALP. (3) Union
membership fees are approximately 1% of annual income.® Workers belong to the
unions and pay their dues to them. The union pays less than 1% of fees received to
ACTU (the current ACTU afilliation fee is $1 per member, as set at the 1985 ACTU
Congress: 87.5 cents per member on adult pay plus an International Fund levy of 12.5
cents, making a total of $1 per member). (4) The holding of joint trade union and
parliamentary positions would be considered as ‘conflict of interest’ in Australia and
does not occur. Parliamentarians with a trade union past must relinquish any
important official positions with the union movement, but may of course, retain their

. sympathies.

Wage determination: An historically entrenched difference is that OGB does not take

part in wage negotiations; these are conducted regionally by industry. ACTU, on the
other hand, has long been the officially sanctioned workers’ representative at National
Wage Cases. These formal differences also reflect different outlooks. The Austrian
approach is more willing to recognise regional and industry-related differences than the
ACTU, which is strongly committed to comparative wage justice (ie the same pay for
similar work, irrespective of the employer or industry or region) through a centralised
system of wage fixing. In Austria, collective bargaining takes place at industry level,

ie between the industry based sections of the Chamber of Commerce for employers and

6ACTU policy is that fees should be 1% of annual earnings, but this is an aim rather than a
reality. Average membership fees are $100 - $140 per annum, but some go much higher, as, for
example, in the case of the Seamen’s Union whose fees are approximately $700 p.a.(Information

supplied by Mr Charles McDonald of the Trades & Labour Council of the ACT Inc.)
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the relevant industry union for the employees. Industry-wide agreements are
complemented by agreements between management and works councils as and when
the parties deem this to be appropriate. Negotiations are not challenging the basic
position of the partners. Instead, their outcome only modifies relative advantage in
the course of booms and slumps in the business cycle. The main task is in
streamlining wage and price movements according to observable growth patterns, with

the following as the major instruments for so doing:

- Objective information about the actual situation and possible trends
- Co-ordination of wage and price claims
- Anticyclical actions.

Wage determination in Austria is not centrally negotiated although there is a
Tripartite Commission on Wages and Prices who set policy guidelines and for whom
the state of the market place and capacity to pay are determining factors (McDonald
1985). The actual determination of the rates of pay is according to regional industry-
based negotiations and these tend to be minimum rates. Regional Chambers of Trade
and Industry negotiate with individual trade unions for wage settlements which are
oriented towards the capacity of marginal enterprises to pay. Then at the enterprise
level management and works councils (not unions) negotiate the margins above that.
At the regional level there is variation according to industry and according to regional

factors. At the local level market pressures determine the take-home pay.

Information exchange. The main point of interest for our purposes is the extent of pre-

decision discussion. The Parity Commission meets monthly. It has 12 members; 4
from government, 2 from the Chamber of Labour, 2 from the Chamber of Commerce,

2 from the Chamber of Agriculture, and 2 from the OGB.

The monthly meetings of the Parity Commission are preceeded by
‘Presidents’ discussion’ of the top functionaries, pre-shaping and
predeterming to a large extent the margins of possible compromise. Perhaps
it is the non-institutional, voluntary way of approving general guidelines for
(or, more realistically, a proper timing of) price and wage movements which
enables the Commission to work sufficiently effectively to continue. Its
sanctioning power is entirely based upon the personal authority of its
members, being almost unchallenged, as employers’ associations and unions
are highly centralised with a high degree of membership density (Furstenberg
1983:223-4).

The Commission is supported by three main units: a Wages Subcommittee which
meets fortnightly and deals mainly with the timing of bargaining of new agreements, a
Prices Subcommittee which meets weekly and whose brief covers about one fifth of all

prices in the CPI basket, and the Economic and Social Advisory Board with three

advisers from each of the four main employers’ and workers’ organizations (OGB,

40




VOI, the Chamber of Labour and the Chamber of Commerce), and two secretaries-
general to promote longterm economic and social planning, and making use of
numerous outside advisers. The wages subcommittee usually requests preliminary
talks between unions’ and employers’ representatives before approving official
negotiations. This is again an indicator for the importance of rather informal contacts

for an overall strategy of conflict avoidance.

The main feature of information within the system of Social Partnership is
the possible informality of manifold contacts permitting the discussion of
problems and the clearing up of a situation in an atmosphere of preliminary
non-commitment. This opens a chance for finding solutions by
argumentative ‘trial and error’ (Furstenberg 1983:225). :

Dunkley reports that Anton Benya has stressed that indicative planning and other
‘non-prices and incomes’ aspects are crucial features of the unwritten social
partnership because they result in a high level of confidence among trade unions and
business that economic buoyancy will be promoted and employment maintained

(Dunkley 1984:370).

Lessons of the Austrian experience

The framers of the Accord seem to have learned a number of lessons from the Austrian
experience. The first is that long-term co-operation can be to everyone’s benefit, is
possible if there is a will to achieve it, and need not be a sellout of the working class.
After nearly 30 years of such collaboration the workers of Austria can hardly be said
to have suffered systematic exploitation or to have been reduced to desperate poverty
or subservience to the bosses. Their example provided a strong argument against
those in the Australian labour movement who opposed ‘collaboration’ from pragmatic
considerations, although some still oppose it as a matter of principle. The very
existence of the Accord is evidence that traditional union solidarity was no longer a
convincing approach to serving the best interests of the working class, at least so far

as their leaders were concerned.

A second ‘lesson’ concerns the need to avoid redistribution as a focus. Talk of
redistribution is socially divisive and in a country as relatively egalitarian as Australia
anxiety about potential loss affects a very large proportion of the population when
such talk is in the air. It is better to concentrate on smoothing wage and price rises
and link it all to productivity. The Accord states that the objectives of prices-incomes
policies are to protect living standards and over time ‘those standards should be
increased to reflect the distribution of improved output as measured by national

productivity’ and to effect an equitable distribution of real disposable income (ACTU
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1983c¢:5). Re-distribution is mentioned in a phrase near the end of the introduction:
‘within a framework of policy measures directed at alleviating unemployment and
redistributing income and wealth to the less well-off’ and again later I suspect that
most negotiators of the Accord would have preferred to omit specific reference to
redistribution, but that its inclusion was a pragmatic concession to a non-negotiable

position on someone’s part.

A further ‘lesson’ concerns the need to spread the involvement and consultation and to
share information. The British Social Contract (to be discussed next) and Austrian
arrangement differ markedly in this respeét. The Accord is closer to the Austrian
arrangements with respect to consultation and involvement. The Austrians have
widespread involvement in consulations prior to formal decisions being taken and the
exchange of economic information is extensive and frank in the belief that without
such an exchange of information, distrust among the parties is likely to arise.
Achieving consensus decisions is difficult enough without the added burden of
suspicion that the other side has more information and so may be advantaged by it.
Common interpretations as to the true nature of a situation are a prerequisite to
agreement on sharing the obligations and burdens that it entails. The Accord is

clearly founded on the same principles, difficult though their implementation may be.

The British Social Contract

The British Social Contract was a two party agreement between the Trades Union
Congress (TUC) which is the peak union body in Britain and the British (Labour)
government, in operation between 1974 and-1977. (For a description and fuller
discussion of the Social Contract see Tarling & Wilkinson, 1977:395-414, McDonald
1985:139-143, Fallick & Elliott 1981:273-275, Wright & Apple 1980:453-475). The
British Social Contract is similar to the Accord in that it addressed wage control and
the adoption of union-favoured economic and social policies on ‘the part of the
government. Another similarity is that negotiations for the agreement took place
whilst the Labour Party were in opposition although it was finalised and formalized
after Labour gained office in 1974. Significant differences are to be found in the fact
that the British agreement was not endorsed by the member unions of the TUC at a
mass forum, as was the Accord, a point which indicates a difference in committment
at the very start of operation of the two agreements. Another difference between the
two agreements lies in the degree of specificity of committments, with the Australian
agreement having a great deal more in the way of specific undertakings than the Social
Contract; and in the question of implementation, on which the British agreement is
silent whereas the Accord section entitled ‘Mechanics of Implementation’ starts with a

one-sentence paragraph that says:  ‘There shall be continuous consultation between
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the Government and the trade union movement in respect of these prices and incomes
policies’ followed by a list of points which specify the Advisory Committee on Prices
and Incomes (ACPI) which is tripartite, (ie employers are also represented) and the
establishment of an Economic Planning Advisory Council. Both of these bodies were
established promptly. Later the existing but not influential Australian Manufacturing
Council was expanded and revamped and its structure of committees all now have

extensive union participation.

Given the inclusion of specifc commitment to union participation and consultative
mechanisms in the Accord, it seems that discussion of the failures of British Social
Contract, which did not make a feature of extensive involvement and consulations nor
of information exchahge, as compared to the Austrian success, where they are
fundamental to normal proceedings of the Social Partnership, was a lesson well learned
by Accord negotiators. To the extent that some of the failures of the British Social
Contract can be attributed to these causes, the Australian Accord can be expected to
fare better. The British Social Contract lasted for three years, effectively ending on 7
September 1977 when the annual TUC Congress demanded a return to free collective
bargaining. At the time of writing the Accord has lasted slightly longer, and does not
look like breaking down. In September 1985, after two and a half years of the Accord,
it was re-endorsed by the ACTU Congress, making it virtually certain to last till the

next Federal election due in 1988.

The Swedish Model

‘The Swedish Model’ grew out of what the Swedes refer to as ‘an historical
compromise between capital and labour’ in 1936: The Saltsjobaden Agreement,
between LO and SAF (The Swedish Trade Union Federation and the Swedish
Employers’ Confederation). The agreement lasted 40 years, being formally abrogated
in 1976, although wage negotiations between LO and SAF continue. Given the
longevity of Swedish experience with consensus in industrial relations, it is to be
expected that their experience will be regarded és % ‘model’ in some respects. Some
points of interest when comparing Australian and Swedish industrial relations
experience concern political power and union structure. The Swedish Labour Party,
Socialdemokratiska Arbe\:reparteit7 (SAP) held office continuously during the life of
the ‘historical compromise’, te from 1936 - 1976. They regained power again in 1982

until the present time and SAF/LO negotiations continue (Rawson 1985). The

TSocialdemokratiska Arbetreparteit means Social Democratic Labour Party but is often
translated as the Social Democratic Party, omitting the word Labour. However, the SAP is a
true labour party in that unions are affiliated to it.
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Australian Labor Party has spent rather less time in control of the nation, but no
doubt hopes that the agreement negotiated with the unions, the Accord, will be the

start of a comparable period in office.

Union structure is sufficiently similar to encourage the view that similar arrangements
may be effective. Eighty percent of the Swedish workforce of approximately 3 million
are members of unions as compared with 57% of Australia’s 6 million strong
workforce. There are three peak union bodies in Sweden: LO for manual unions and
the Federation of Salaried Employees (TCO) and the Confederation of Professional
Associations (SACO/SR). Many branches of LO unions are affiliated with SAP but
the white collar unions and their peak bodies are not affiliated with any party. The
historical compromise was between LO and SAF. ACTU is the sole peak union body in
Australia, covering both manual and white collar workers since absorbing the ACSPA,
CAGEO and APSF, thus leaving an insignificant number of unions outside their
umbrella.® Given the breakdown of distinctions between manual and non-manual
labour and the likelihood that technological advances will continue to blur .the
distinctions further, it seem that ACTU is more in keeping with the times than the
‘progressive’ Swedes. In the matter of political affiliation of unions, the two countries
are roughly similar. Union affiliation with the Australian Labor Party (ALP) is direct,
not via their ACTU association, and only about 60% of all unionists belong to unions

affiliated to the ALP (Rawson & Wrightson 1984:19).

The really significant difference, however, concerns the partners to the agreement.
agreeme Sweden’s historical compromise was between peak union and employer
organizations. The Australian Accord is between the peak union organization and the
government. To consider them comparable, are we to say that, in practice, both
agreements involve tripartite negotiations and it is immaterial which party was
omitted from the original deal? In Sweden the government performed a facilitative role
in the LO/SAF negotiations and both parties continue to want to keep it that way:
‘employers and unions were united in wishing to exclude it (the government) from
direct involvement in wage determination .... it remains their position to the present
time’ (Rawson 1985:7), although the ‘Rosenbad Agreement’ was tripartite (Rawson
1985:18). The Australian experience to date indicates that neither unions nor business

wish to pursue the possibility of including business in Accord negotiations.

8All:hough only a small number of unions now remain outside the ACTU, the loners are not
necessarily insignificant in power eg Australian Federation of Air Pilots.
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Comment: If incomes policy is broadly defined as conscious interference with the free
market in labour, then Australia has had such a policy ever since the Australian
Conciliation and Arbitration Commission and its forbears have been in existence, ie
from 1904 onwards. On the other hand, if it depends on explicit recognition that
intervention is on behalf of the economy, then Dabscheck says the 1975 National Wage
Case marks the beginning of an Australian incomes policy on the basis that the
Commission then saw its primary function in bringing down a decision which is
consistent with the needs of the economy (Dabscheck 1975:298-404). It all depends on
your definition of an incomes policy but any definition that excludes the need to take

cognisance of Australia’s long arbitral history must surely be wide of the mark.

The prices and incomes policy debates in Europe failed to notice the interesting
Australian situation and therefore it has not received the benefit of being included in
the debate as defined in Europe. The question of whether to have labour market
interference or a free market is largely superfluous to Australia, or at least should be
couched in terms that fully acknowledge the historical facts of labour market
intervention. Arbitration Tribunals have persisted, even though we have had non-
labour governments for the greater part of this century; the Liberal and National
Parties make customary noises in honour of free labour markets but the Arbitration
Commission continues with its activities, interfering with any theoretical free labour
market. The questions of practical significance in Australia are what kind of incomes
policy we should have. That it should be a centralised system of some kind is widely
aécepted, despite Liberal party rhetoric to the contrary. This general pragmatic
acceptance is illustrated by a statement by the employers to the National Wage Case

in 1982, made in pre-Accord days:

There has been a centralised system of wage and salary determination in this
country for almost 50 years and the reality is ... that the system will not
materially change (ACAC National Wage Case Print E9700 page 52).

Historical context is important in two more ways for marking differences between
Australia and other countries. Australia is traditionally an egalitarian society.
Despite differences in wealth within the country (and the comment that this arouses),
we are, by international standards, an egalitarian society. This general factor takes on
specific significance for wage determination if we consider the antecedent conditions

for inflation as:

- variation in productivity in the economy
- an ethic of comparative wage justice
- widespread monopolistic elements.

The first item refers to variation between sectors of the economy as to their
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productivity (see Isaac 1973:243). Whilst it is desirable and possible for productivity

. gains to be passed on to consumers in the form of lower prices, it is also possible for

them to be used to pay higher wages. The next factor, the ethic of comparative wage
justice, acts so as to make productivit'y criteria for higher wages operate in one
direction only. Whilst market forces ‘would ensure an adequate supply of labour to the
more productive areas of the economy by higher wages, this factor allows the less well
paid, in less productive sectors, to make claims for similar wage rises. These claims are
supported on the principle of comparative wage justice. Thus the more profitable
sectors of the economy are the pacesetters for wages through ‘flow on’ wage rises. The
third point, about monopolistic positions, facilitates the other two in that when large
proportions of modern economies are NOT in a state of ‘free competition’ they can
pass on higher wages and higher costs. One might add that those businesses which are
close to the atomistic competitive situation and cannot pass on cost increases are
disadvantaged by the general thrust of comparative wage justice in a monopolistic
society. Whilst the sequence described above is a general process, it is particularly
noticeable in Australia in the latter two points. Comparative wage justice is deeply
entrenched in the egalitarian philosophies of this country, possibly the most
egalitarian-minded nation there is. We also have relatively small markets. This
favours monopolistic development in areas where high-tech high-capital investment
ensures high productivity, such that competition from a multitude of smaller

enterprises is not feasible.

The major point of difference between the Accord and other countries’ prices and
incomes policies is our background of being acculturated to government involvement

in wage determination.

Now that Australia has had over 60 years experience of compulsory
arbitration, it is possible to get a clearer perspective on this bold social
experiment and to assess its role in the working of the Australian Industrial
relations system (Walker 1970:429).

So began Walker’s final chapter, ‘Compulsory Arbitration in Perspective’ in
Australian Industrial Relations Systems. Today Walker could rewrite the chapter,
making more significant points than those available to be made in 1970. For with the
advent of the Accord, Australia’s long history of involvement with compulsory
arbitration bears a new kind of fruit. This long history of arbitral involvement in the
1a.bour market provided a unique perspective in terms of entrenched national attitudes
from which the Accord is able to draw subtle strength and which facilitates its
persistence. Conclusions drawn from comparative studies should be assessed in the
light of the similarity of the antecedent conditions, bearing in mind that Australia has

a long history of labour market interference and that acceptance of such is well

entrenched in the national political culture.
46



Conclusion

The social wage concept, a national interest role for the ACTU and industry
restructuring have been identified as three important themes in the formation of the
Accord. They were introduced because the prices and incomes policy debate alone
does not adequately explain the origins of the Accord, nor provide a sound basis for
prediction. Neither do the other interpretations given near the end of Chapter 1

(Implied Contract, Electoral Instrument, and Corporatism).

In Chapter 5 it will be argued that the changes which are being put in place in
Australia in the context of the Accord present structural changes in the authoritative
allocation of values for our society, and that these changes will not be substantially
‘reversed by this or any other Australian government of the next decade. Before
making that claim it is necessary to present the conceptual framework from which
that interpretation arises, namely a systemic perspective of political life, a task which

occupies the next two chapters.
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CHAPTER THREE

EASTON’S SYSTEMS MODEL
OF THE POLITICAL PROCESS

Systems concepts have been around for a long time but have been relatively slow to
make their impact in political science. David Easton began the process of assimilating
them in the 1950s, but he was not alone in introducing systems concepts to political
science. Others who have made notable contributions are Karl Deutsch, who used
cybernetics as the foundation for his analysis of government in The Nerves of
Government (Deutsch 1963), and Gabriel Almond, whose .influential works in
comparative politics drew their theoretical inspiration from the first wave of systems
thinking in the social sciences (Almond 1965). Riker (1963, 1982) and other game
theorists also brought some aspects of the systems approach into political science.
Notwithstanding these and other isolated contributions, the systems paradigm has not

become a major mode of analysis in the discipline.

The choice of Easton’s 1965 theoretical model as a foundation for this thesis may seem
strange at first sight, given that the systems approach has not attained widespread
popularity in political science in the intervening years. But lack of popularity is not
necessarily synonymous with lack of worth. There are two reasons to expect a
resurrection of systems models in our discipline. The first is simply that we have not
used the systems paradigm enough to be able to say on the basis of experience that it
has little to offer. It has yet to be given a fair run. Secondly, systems theorising has
developed considerably in its own right since Easton published A Systems Analysts of

Political Life and A Framework for Political Analysis (both in 1965). We must seek
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out from the new developments that which is useful to our discipline, but, as with any
paradigmatic shift in thought modes, decades may pass as the false trails are sorted
from the enduring contributions. Systems approaches in the social sciences are still
relatively new, especially those dealing with sociocultural phenomena like politics, in
which symbolic meanings and attitudes play a large part. Later in the chapter the
section called ‘A Critique of Easton’s model’ (p. 65) will suggest that some of the
systemic assumptions made by Easton were unproductive and that alternative
assumptions can now be seen as more appropriate. Nevertheless, Easton’s work

remains the best foundation for a systemic approach to political science.

GENERAL CHARACTERISTICS OF EASTON’S MODEL

It can be claimed that in political life everjtthing ultimately affects everything else, so

the research task is to find a vantage point from which observed relationships make
sense at a chosen level of inclusivity. Easton has selected the input of demands and
support as the pivotal vantage point for understanding politics, when identified as the ,

authoritative allocation of values for society.

Easton’s main systems text, A Systems Analysis of Political Life, postulates a
simple theoretical structure (the basic systems model), elaborated by a rich diversity
of illustrative material showing how existing ideas of politics and government fit into
the systems model. His vision encompasses all societies, all types of regimes, and all
time periods, and he supports his claim that the systems framework can be applied to
all societies by the reinterpretation of many traditional approaches to politics into a
systems framework. For present purposes, however, I will concentrate on the
theoretical framework and its application to contemporary democracy. We commence
by separating out the system-theoretic implications of the foundation used by Easton.
Then we consider his interpretation of the basic structure as applied to political
activity, together with a more detailed account of those parts that will be used in the

subsequent analysis of the Accord.

Systems-theoretic aspects of Easton’s model
The basic systems model, FIGURE 1 below, treats a system as a unit for transforming
inputs into outputs. Observed regularities in the relationships among the inputs and

outputs of a system can be studied without regard to internal processes of the system.
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FIGURE 3.1 BASIC INPUT/OUTPUT/FEEDBACK MODEL

In the perspective taken by Easton:

- the political system is an open adaptive system,
- adaptations are directed at system persistence,
- and the analysis is in terms of inputs, outputs and feedback.

These phrases embody some fundamental propositions of general systems theory. In
systems terminology open means that the system receives inputs from its
environment; closed systems do not. Closed systems can be viewed as a subset of
open systems -- those in which inputs and outputs are equal to zero. The social
sciences never study closed systems because all social phenomena are fundamentally
interactive and open to influences from their environment. System boundaries can be
identified physically in concrete systems and are of variable permeability; system
boundaries can also be delineated by a functional relationship. What constitutes the

environment of a system can vary according to the research perspective.

Adaptive here means that the system can rearrange its own parts and influence the
environment. Not all open systems are adaptive to such an extent. Some open
systems react to stimuli from the environment only by responding in greater or lesser
degree in predetermined patterns. A higher level of sophistication permits systems to
influence their environment by controlling outputs in the light of feedback
information. Still more sophistication occurs in systems which are goal-directed and
can change their response patterns towards attainment of a set goal. Sociocultural
systems can change their goals and structure. Characteristic limits to adaptive
behavoir are part of the definition of system types and finding these limits is an
ongoing endeavour. In living systems there are, inter alia, physiological limits to the
range of responses available. These limits and normal ranges are known for many
organisms.  Organizational behavoir has also been studied sufficiently for an

impressive array of characteristic limits to be known. But the characteristic limits to
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adaptive behavoir of sociocultural systems are virtually unknown at present. Some
further remarks about Easton’s use of ‘system’ appear later in the chapter (page 72)

and system types are discussed in the next chapter, in the section commencing on pagé
89. |

Adaptations are directed at system persistence

All naturally-occuring systems are directed towards persistence, their ability to persist
circumscribed by limits to their capabilities, and by external Constréints. Constraints
on adaptation are in part unique to each situation and in part general. General
constraints depend on the nature of the system, and some classes of systems stand in.
fixed relations to classes of constraints. In systems that involve physical components,
for example, (whether the systems are natural or constructed), physical laws are
always a constraint on the system under study. Likewise, in behavioral systems there
are social and psychic laws which set limits to the operation of these systems, but the
social and psychic laws which act as constraints on sociocultural systems are far less
understood than physical laws. Man-made systems do not have this characteristic of
adaptation directed at system persistence unless it is specifically incorporated in

system design.

Analysed in terms of inputs, outputs and feedback

Inputs, outputs and feedback are fundamental to all open adaptive systems. They are
the categories which define an open system. The particular system under study is
defined by the content of inputs and outputs, which are infinitely variable. By
definition inputs originate outside the system under study. Thus a system cannot
itself encompass everything that is relevant to it. That inclusivity is reserved for its

metasystem.

Feedback is information about system effects which, when fed back into the system, is
capable of altering its behavior. Negative feedback is deviation-reducing and positive
feedback is deviation-amplifying. When positive or negative is not specified, negative
is implied. All open systems obtain negative feedback about the environmental effects
of past performances and, according to the degree of sophistication of the system,
make adjustments that reduce deviation from goals; this is essential for system
persistence. Positive feedback refers to a process whereby information that a certain
effect was produced elicits more of the same. Positive feedback can cause the
amplification of ‘bad’ or destabilizing effects, but even ‘good’ effects can become
destabilising in excess (see Maruyama 1963). Easton does not distinguish types of

feedback and his approach to feedback is criticised in a later section of this chapter.
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The model in a political context

Easton argues that by using the input/output/feedback model for organizing data

about political activity we can reveal the patterns which have survival logic at a

macro-level for all societies. He uses the general systems model, identifying demands

and support as two separate inputs, and decisions and actions as a stream of outputs:
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FIGURE 3.2 EASTON'S SIMPLIFIED MODEL OF A POLITICAL SYSTEM (Easton 1965b:32).
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key phrases used in the analysis, (summarised from his text), are as follows:

inputs =

outputs =

environment ’ =

feedback information =

feedback channels =

system =

system process =
system function =

political life =

demands and support from the society

laws and other binding pronouncements,
messages of cultural reinforcement, coercion

society

past successes and failures influencing the next
round of political demands and support

potentially the whole of society

the political system, a set of interactions
abstracted from the totality of social behavior
behavoir

transformation of demands into binding
decisions

the authoritative allocation of values for
that society

the whole flow process.

The
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PERFORMANCE AND FAILURE

Eastonian analysis is distinctive with respect to performance and failure of the
political system. Unlike most political analysis, it is not addressed to the activities of
political parties but to the performance of a socially necessary function, that of the
authoritative allocation of values within the society. It is this function which defines
the relationship between political system and society and which is, therefore, the
source of fundamental insights into the directions in which political systems develop.
Whilst the authoritative allocation of values for society as an identifier-phrase for
political activity is not as catchy as Lasswell’s Politics: Who gets What, When, How
(Lasswell 1958), it is equally well known. The value of Easton’s formulation emerges

when we examine the range of ideas that it encompasses.

The word authoritative limits the scope of interest to those activities which must
pass through authorities, whether these be bodies established by the state for the
purpose of implementing governmental decisions or proto-authorities in very small-
scale societies where the empirical manifestations of social authority may be a group of
elders in ad hoc discussion. ‘An allocation is authoritative when the persons oriented
to it consider that they are bound by it’ (Easton 1965b:50). Often this statement will
be synonymous with legal sanctions being available for non-compliance, but the
wording that Easton chooses can encompass binding decisions in a traditional society
where there are no laws as we know them. The definition also accommodates the
situation in modern society when many outputs of the political system do not have the

status of law and yet people feel bound to comply.

The distinctive characteristic of authoritative allocation is that the weight of society is
deemed to be backing the particular decision. It thereby excludes from the domain of
Eastonian systems analysis all sorts of allocations made in society by other means e
those valued things which are distributed in non-political ways. For example, there is
status value in certain jobs, a value which is largely allocated through the educational
system. As another example, many financial allocations are made through the
economic system in the exchange of goods, services and money. But some financial
benefits are allocated through the political system; pensions are one example; export
promotion subsidies another. In this latter case of export promotion subsidies as an
authoritative allocation of values, the money involved, $296m in the 1983/4
Australian Budget (ACPI 1984:45), could be obtained without recourse to the political
system if a number of producers agreed to subsidise a particular product for export.
They might do this in the belief that overseas success for the chosen product would
improve their own production. That would be an export promotion subsidy allocated

through the economic system. In the politically-oriented case the promotional funds
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come via a government authority from taxpayers. Politically-allocated subsidies are
highly sought after for several reasons. The subsidy recipient may claim that the
democratic political system has adjudged his efforts to be in the national interest.
Equally likely, or more likely perhaps, are pragmatic reasons. The dispersion of those
paying taxes makes them powerless to exercise control over the exporter whereas the
group of allied producers are better able, and more likely, to exercise control and limit
the freedom of action of the exporter with respect to the funds. Thus, whether for
moral reasons or otherwise, there is great competition to have rights (financial and

otherwise) allocated through the political system.

The word values in the definition is an abbreviation of an otherwise cumbersome list
consisting of rights and duties, financial gains and losses when allocated through the
political system, and status-type benefits which are allocated in the. same way. Easton
uses the omnibus term ‘values’ so that both material and psychological things may be
encompassed and the particular things and psychological goods may vary between
societies. In a modern democracy material things which are authoritatively given or
taken away through the political process include, most obviously, money, in the form
of taxes, grants, subsidies etc. To a lesser extent, goods are also confiscated or
distributed (for example, marihuana crops are confiscated, military uniforms are
distributed). Non-material allocations range from those which are close to tangible
allocation such as granting licenses or the right to establish a monopoly (eg the Wheat
Marketing Board) through to status oriented-allocations such as giving the right to

vote to young people or to Aborigines.

The authoritative allocation of values for society identifies the fact that the political
system serves a function for society as a whole. In fact it can be described as an
essential subsystem of society, given that each and every society must have this
function performed in some way. Therefore the strength of Easton’s definition comes
from being inclusive enough to cover all societies yet not so general as to be
meaningless. Each society, from tribal groupings, through dynastic empires to modern
regimes (military, dictatorial, monarchic and democratic), has some means of reaching

decisions that are binding upon the whole of that society.

System Performance

The political system processes demands into authoritative decisions and these have to
be such that most people will obey most of them most of the time. Whilst this may
sound rather vague at first reading it is a statement that is capable of supporting a
workable and realistic analytic interpretation. The ‘most people/most decisions/ most

of the time’ formulation allows that some people can disobey some of the authoritative
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outputs. It also allows that some people can disobey some decisions all the time and
that there may be some outputs which can be ignored by virtually everyone and yet
the political system will not be unduly stressed. In concrete situations we can point to
specific individuals whose compliance or otherwise is more important for the political
system than mass response. Similarly not all laws are equally important. It is
possible to make some generalizations about types and their relative significance, but
to do so would be to digress into a taxonomic exercise that is irrelevant to the present

purpose of explaining what system performance and persistence means in systems

analysis.

The system is performing satisfactorily if it can handle the flow of inputs and a high
level of compliance is occurring with respect to its outputs, irrespective of the means of
obtaining that compliance, irrespective of the nature of the outputs to which that
compliance is directed, and irrespective of which individuals hold authority positions
~ and how they obtained them. System performance can be evaluated, using Easton’s
framework; without reference to the specifics of what decisions are made by whom for
whose benefit. Policy shift, replacement of individuals occupying particular roles and
changes in government procedures, and even the overthrow of regime types, can be
viewed as systemic adaptations necessary for system persistence (Easton

1965b:320-323).

This generality is limited, however, when we confine our interest to the subset of
pblitical systems known as ‘Western democracies’. In these, implied threats of
coercion play a small part in obtaining compliance with the activities of the
authorities. Obedience rests on cultural legitimation and the cultivation of suitable
attitudes in the population, thus considerably restricting the range of adaptive
responses available to the system concurrent with remaining a Western democracy.
Whilst at the most general level of analysis a political system can adapt to changing
circumstances by replacing a democracy with a military dictatorship, such a system
would no longer be part of the subset ‘Western democracies’. The political system,
viewed as an essential subsystem of society, would not have failed. Rather it would
have succeeded in adapting to changing circumstances, and historical changes of this
kind are not uncommon in history. But on a more local and involved plane, the gross
parameters of political system persistence are unacceptable. We would deem a change
to rule by military dictatorship a failure of the political system. Neverthless, it is
useful to recognize that a political system can perform the authoritative allocation of
values for society successfully under arrangements other than the current institutional

structure.
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System failure

When we take an Eastonian approach to analysis of political activity, system failure
occurs when the authorities are unable to make decisions, or when their decisions are
not accepted as binding. Although failure is directly evidenced by failure on the part
of the authorities, we should not equate this to loss of confidence in particular
politicians. System failure means the final loss of support for three political objects:
the political community, the regime and the authorities, (described in Chs 11, 12, and
13 respectively of A Systems Analysis of Political Life). In respect of the political

community, Easton says:

This concept, as I shall now use it, will refer to that aspect of a political
system that consists of its members seen as a group of persons bound
together by a political division of labor (Easton 1965b:177).

Political community is the sine qua non of a political system. It refers to the linking
of a group of people through a political division of labour. Their involvement may be
extensive and active, or minimal and just compliance born of powerlessness, but it is
meaningful to speak of the political system persisting so long as the political
community is maintained, even if regime structures and personnel occupying authority

roles change.

The term regime refers to ‘The basic procedures and rules relating to the means
through which controversy over demands was to be regulated’ (Easton 1965b:191).
Attachment to regime norms is especially important in democracies. Disagreement
about substantive issues and personalities need not, and usually does not, affect
attachment to existing regime type for the majority of the population. The regime
concept has three components: norms, structure and values. Norms are the pragmatic
operating rules of authorities, regime structure is the institutional framework of a
particular system, and values are ideological symbols associated with a regime,
operating as parametric constraints on any given political culture. The complexity of
contemporary society is such that it is hard to find values held in common right across
the political community. Value consensus as a positive motivator belongs to sub-
groups rather than community. Sometimes values are more unifying in their negative
form, by the limits they impose upon political action, than for the specific objectives
they dictate or the universal consensus they commend (Easton 1965b:198). An
example of a value statement of the kind to which there is a common negative
response might be ‘to leave the poor/sick to fend for themselves’. This is unacceptable

to all value sets within our political community.

The authorities are occupants of authority roles. To be a member of the authorities

a person
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must engage in the daily affairs of a political system; they must be recognized
by most members of the system as having the responsibility for these
matters; and their actions must be accepted as binding most of the time by
most of the members as long as they act within the limits of their roles
(Easton 1965b:212).

In modern societies the authorities are political leaders (in the role of the executi;re),
legislative representatives, persons employed in government bureaucracies (the
administrative service) and the military establishment (Easton 1965b:97). ‘The
authorities’ refers to individual people as distinct from the roles they occupy, which
roles are part of the regime structure. For example, the prime ministership is a role in
parliamentary democracy. The individual prime ministers are part of the authorities.
Easton’s definition of the authorities includes persons of little political significance for
it encompasses all minor officials as well as key persons. And it excludes persons of
high political relevance who do not occupy authority roles (Easton 1965b:214-5). His
discussion of the relationship between political relevance and the authorities can be
summarised in the Venn diagram below in which the political community is the
entire adult population (excluding foreign visitors, diplomats, criminals, and the
insane). Politically relevant members of the community are those who share in
the effective power of the system. They are the pre-processors of demands,
gatékeepers within the authority structures, and the mediators of support (Easton

1965b:154,425/6). The authorities are those persons who occupy authority roles in

the regime.

Political
Community

Politically
Relevent
Members

* Authorities

FIGURE 3.3 VENN DIAGRAM ILLUSTRATING THE RELATIONSHIP BETWEEN
AUTHORITIES AND POLITICALLY RELEVANT MEMBERS.

The drawing indicates that some occupants of authority roles are not politically
relevant in the sense defined, and that some persons who are politically relevant, but
by no means all, also occupy authority roles. Some members of the authorities may
have no political clout beyond their vote. In the extreme the authorities en masse
could be puppets of the powerful, and still they would be a necessary analytic
category, for it is the authorities who must be obeyed by most of the people most of

the time. Normal operation of the political system requires support for the current
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authorities and regime in order that processing of wants into binding outputs can
proceed. Interruptions at each level must be temporary if the political system is to

persist.

Change of a system will turn out to mean change of one or another of these
objects and only where all objects change simultaneously can we consider
that the former system has totally disappeared. Conversely, a system may
persist in toto or only with respect to one of its basic objects. It will also
become apparent that modification in one or another of the objects may
represent a fundamental way through which systems are able to cope with
stress from the environment and to keep some kind of political system in
operation for the particular society (Easton 1965b:172). )

Thus the political systém has totally failed when all objects change simultaneously.
The second sentence of the above quotation however, says that, conversly, a system
may persist with respect to one of its basic objects only. I doubt this, and think that
the only one for which this is possible, even as a temporary situation, is the political
community. As for the others, support for the authorities presupposes support for the
regime, which presupposes support for the political community. This point is

developed further in the critique section of this chapter (page 74).

TYPES OF INPUTS, OUTPUTS, AND CHARACTERISTIC
PROCESSES

This heading summarises the key variables and processes of the political system, as

presented by Easton. In this approach, items need be selected for analysis only if the
interactions they produce are threatening to system survival. Thus the key to
understanding political system persistence is to understand how it copes with
potentially destructive stress. Disturbances to the system are continuous and
multifarious. Stress occurs when these disturbances cannot be handled by the normal
patterns of response. Easton abstracts stress indicators from the myriad actions and
interactions that constitute and surround the political system and finds that stress is
caused by excessive demands (to be elaborated below) and is reflected in loss of

support for the system.

Inputs to the political system

In the Eastonian approach to the study of political life only two types of inputs to a
political system, DEMANDS and SUPPORT, need be considered as these variables pick up
all interactions that are treatening to system survival. Everything that affects system
survival is transmitted to the system via these two variables. Easton says: ‘it is
through fluctuations in the inputs of demands and support that we shall find the
effects of the environmental system transmitted to the political system’ (Easton

1965b:27).  Although very many interactions take place between system and
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environment, éverything that is relevant to system persistence is reflected in those two
kinds of inputs. They are, honever, treated as analytically distinct. This is in
contrast to the usual way of looking at inputs to the political system. Usually they
are combined, as in ‘support for a set of demands’. But for this type of analysis
demands and support need to be viewed as separate inputs because demands are a
source of stress whereas support is not a direct source of stress — loss of support is an
indicator that the system is not coping well, and thus is essential information for the

system, but is not of itself a cause of system failure.

Demands

Demands are summary variables. Everything that happens in society which is of
relevance to political system survival is picked up by Easton’s definition of demands.
Any desired situation, the achievement of which is sought through the political
system, will have to be acted on by the authorities in some way and therefore the
request for it will have to be expressed to some part of the authority structure. What
makes demands political is that the imprimatur of social approval, the weight of
society, is sought for the demand’s satisfaction. Most demands emanating from the

generic category ‘wants’ are satisfied otherwise.

The nature of demands

‘By definition demands are articulated statements, directed toward the authorities,
proposing that some kind of authoritative allocation ought to be undertaken’ (Easton
1965a:120). Easton distinguishes demands from expectations, motivations, interests,
ideology, preferences and public opinion (Easton 1965b:41-47). For convenience he
puts all of these (except public opinion) together and gives them the generic label
‘wants’. Examples of various concepts of ‘wants’ illustrate the meaning that Easton
attaches to them as distinct from the input of demands. One concept from the generic
category ‘wants’ is that of expectations which can be illustrated by saying that it is
expected that certain conventions will be observed, such as that people will act
according to certain rules of compromise and negotiation.  Failure of these
expectations to be fulfilled is generally a matter of personal disappointment. In rare
cases the expectation may lead to a demand that the authorities do something about
it. Motives may give rise to demands but whilst they are in the domain of ‘state of
mind’ they lie outside the scope of the type of analysis being undertaken here.
Interests may be closely linked to particular sets of demands but there is a conceptual
distinction between the two. Interests in political activity are instrumental values, the
means through which a person or group seeks to implement actions beneficial to that
group. The associated demands are a specification of part of those interests. Ideology

is much wider than a set of demands, although in some instances it is meaningful to
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speak of the two things as coterminous. For example, free market ideology might, for
some people, be equivalent to a set of demands for the removal of government controls
and nothing more. Preferences may include that a particular person be leader of a
party without there being any direct expression for a change in that direct‘,ion; and
until it has been voiced as a demand it is not included in Eastonian systems analysis.

Public opinion is also related to, but not the same as, demands. People may express

opinions favouring more housing for the poor but fail to support moves to allocate
more finances to it in the belief that other priorities are more urgent. That is not to
say that public opinion (and the other categories mentioned in this paragraph) are
unimportant to practical politics. A politician or would-be politician needs to be in
touch with the smorgasboard of potential future directions that are to be found in
public opinion, expectations, motivations, interests, ideology and preferences, for on
the skill, or luck, with which he/she identifies with trends of the future hangs that
person’s career. But for the political system as a system no response is required to
these other expressions. Only when they are voiced to relevant persons do they

become important to Eastonian systems analysis.

There is nothing counter-intuitive about the use of the word ‘demands’ nor about the
distinctions that Easton makes between them and wants, but the distinctions permit
the delineation of a boundary to the political system. Wants are in the environment.
If they are voiced as a demand that something should be done about them through the
political system, then they are considered to have crossed into the political system.
‘Demands as input’ for a systems analysis is a threshold concept. The precise
definition of the boundary where such a threshold exists is unimportant, as it is not a
spatio-temporal unit of analysis. What counts is that the inputs originate outside the
system under consideration; inputs are by definition outside the system. This
requirement is met because articulated demands are preceded by some activity from

the ‘wants’ category.

Content of demands: Regularities can be observed in the content of demands even

without being.speciﬁc as to the cultural context. To make demands for an
authoritative allocation of many valued things is fundamental to social life, and they
fall into a limited number of categories. There can be demands to allocate good things
to the requesting group or bad things to others;l or to PREVENT the imposition of
undesirable values on the requesting group, or to prevent others from access to desired
things. They may be addressed directly to the authorities or to their perceived
alternatives. Political demands are not necessarily self-seeking; they may also be
altruistic in their intended outcomes, or entirely phoney, voiced to serve some other

end (Easton 1965b:41).
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When a cultural context is introduced we can observe the norms that pattern what is
acceptable within a society and what is not up for consideration, and these patterns
vary between societies. A demand to limit age difference between spouses to twenty
years would not be entertained in Australia; in Nepal it has been a political matter
(Easton 1965b:101). Cultural norms change over time, but do so in the ‘slow lane’ in
comparison to the rate of flow of demands. Cultural norms will need to be understood
and documented if modelling of the political system is to have any practical

significance.

Support as an input to the political system

Support is the input variable that summarises information relevant to the increase or
decrease of support for the system (Easton 1965b:Chs 17-21). For analytical purposes
Easton divides support into specific support which is directly linked to attainment

of demands and is thus primarily directed at authorities (the incumbents of the

existing regime), and diffuse support, which refers to a general commitment,

directed towards the perpetuation of a particular regime type (eg a parliamentary
democracy) and general sentiments like patriotism. Diffuse support also applies to the
most general level of commitment, namely to the political community, defined by
Easton as ‘a group of persons bound together by a political division of labour’ (Easton
1965b:177). The analytically-important difference between specific and diffuse support
is that diffuse support is independent of the effects of daily outputs of the political

system.

A further point raised by Easton about support concerns measurability. He
distinguishes overt and covert support, saying that the indicators of overt support
are observable actions, past and present, but that covert support may not be the same
as that expressed overtly. Covert support, however, would be the better indicator for
the future,! but the required measurement techniques were not then available, saying

that theory has outdistanced the current capabilities of empirical technology:

theory..(must) face up to the requirements of a satisfactory political analysis
and pursue these ends even when the technical means for the implied research
have yet to be devised. Just as computer technology has today provided
empirical research workers with techniques that in the social sciences have
already outrun the theoretical capacity of these disciplines to utilise the
machines fully, so at times theory itself may outdistance the current
capabilities of empirical technology. In each case, efforts of the one to catch

1A recent demonstration of this proposition is to be found in the Philippines, where overt
support indicators for President Marcos were not in line with covert feelings for a decade or so;
the overt actions of voting for Marcos on the part of many Filipinos were brought about by
bribery or fear.
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up to the other are not only unavoidable; they are an essential ingredient of
scientific progress (Easton 1965b:169-70).

The scaling techniques popular for attitude measurement at the time Easton wrote the
above were indeed unable to match theoretical requirements for measuring subjective
political views, but there has been progress. Part two of this thesis uses a
methodology that is both reliable and sensitive to much of the complexit_v of
attitudinal information and is perhaps capable of matching Easton’s theoretical

requirements.

Outputs of the Political System

Outputs are the authoritative and associated actions and messages from the political
system. Authoritative outputs comprise the formal (legal) decisions and actions of the
authorities.  Associated outputs are decisions, actions, policies, rationales, and
commitments that lack formal sanction by the might of the state and yet function so
as ‘to be virtually indistinguishable from the binding outputs with.respect both to the
goals of the system and to the effect on support’ (Easton 1965b:352).

Easton suggests that we take a threefold look at the outputs of the political system:
(i) as products of the political system; (ii) as raw material for feedback; and (iii) as
dynamic coping mechanisms. The traditional focus of research is on outputs of the
political system as products only. Such studies might investigate how particular
legislation or policies are altered, delayed, hastened, truncated, or whatever, with
interest terminating when the legislation is promulgated. In systems analysis, arriving
at a decision is only one third of the story about outputs, but an important third

because ‘outputs as product’ alter the balance of distribution within the society. Some

-groups that were seeking a change in their favour are now in the position of protecting

what they have achieved; others perhaps see an opportunity to advance, having been

shown new paths by the success of others.

Outputs are raw material for feedback information in that they have a considerable
influence on what is subsequently seen as the realm of the possible. This aspect of
outputs is the attitudinal counterpart of the formal products of the political system.
It concerns what people believe to be the true outcomes of legislation and policies; in
other words, people’s interpretation of the links between demands, process, outputs
(official) and outcomes (actual effects). Interpretations filter facts and it is the
perceptions of reality that shape future demands. Easton’s interpretation of feedback

is discussed at greater length later in the chapter.

The third role of outputs, as coping mechanisms, is distinctive to systems analysis and
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directs our attention to the power of the authorities to plan for future inputs through

a strategic use of outputs. Thus outputs are not merely the product of a:

passive summation of demands, as though the role of the authorities were to
add up the pros and cons in a controversy, compare one demand with
another, cancel or modify one in favor of another and so forth, until, using
the rules of the game in the system, they arrive at some decision or output
and reconcile conflicts among relevant members.

On the contrary, the authorities, or those politically relevant members under
whose inspiration they are acting, are able to intervene positively in the
course of events (Easton 1965b:346).

Easton is contrasting a systems approach with conventional approaches to political
analysis which tend to see political activity as bargaining or power plays between
individuals or groups. The question of systemic control simply.does f)ot arise in
conventional treatment of political activity. At best, economic constraints are noted
and occasionally bureaucratic constraints also, but all the positive action is assurhed
to stem from the individual interests and power positions of the players. Systems
analysis acknowledges individual and group interests and relative power positions to
be influential on outcomes, but, in addition, looks at how the outputs affect stress on
the system. Rather than accepting a passive role, the adaptive political system helps

itself to cope with inputs by shaping them.

Characteristic processes

Combination and reduction of demands are the most characteristic activities of the
political system, whose culmination is the transformation of some demands into
authoritative outputs. Law-making is a small, albeit important, aspect of political
activity, and monitoring the effect of outputs is another characteristic process,
associated with the Eastonian view that the system uses its outputs strategically to
influence future demands. The large ‘economic management’ component of modern

governments should not blind us to the essential function of this subsystem of society.

The characteristic procedure is for wants to be combined and amended through a
series of gatekeeping functions and for a much smaller number of ‘issues’ to be
presented for legislative authorisation or other method of making a binding decision.
Few of the original demands are transformed into binding decisions; but, provided the
populace support the procedures employed during the reduction, combination and
selection process the outcomes are obeyed. Easton’s diagram illustrating the options is

as follows:
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FIGURE 3.4 TYPES OF DEMAND FLOW PATTERNS (Easton 1965b:75/5).
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LEGEND AND EXPLANATIONS

Environments: These include the intra- and extra-societal environments indicated on Table I, in Chapter 2.
Boundary threshold: This is shown as a broad band, indefinite as to limits, in order to indicate that it matters little whether
we interpret the conversion of wants as taking place in the environments or in the system.
Wants: By definition this term refers to expectations, opinions, motivations, ideology, interests and preferences, out of which
demands arise or by which demands are shaped.

Conversion points:

Symbol Reference
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-
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Interpretation :

Voicing of demands: The shaded arrows represent the points of entry and inflow of demands. They

indicate that varying wants have been voiced as demands. The letters D and their subscripts identify

different demands.

Flow channels and patterns: The solid arrows represent the channels along which demands fow,

and the broken arrows suggest the disappearance of the demands. The letters identify the five basic

types of flow patterns that demands may take. .

Reduction and combining points: Once a demand is part of the political processes, it may be modi-

fied or combined with others, thereby reducing the total number of demands in the system.

Reducing units: These are not shown but may consist of any individuals or
groups in the system. Typically, in modern systems they take
the form of parties, opinion leaders, elites, interest groups,
legislators, administrators, and the like.

At some stage demands are transformed into issues; from these a selection is

ultimately made for conversion to outputs.

Conversion to outputs: Demands in their original or processed form are turned into decisions and
associated actions. The subscripts identify different outputs. The. circled
arrows represent the flow of the outputs into the environments.

Ourput units:  Ourputs are produced and implemented by the authorities,

Conversion to issues:

Feedback: Although this is shown as a single line, in {act it represents extremely numerous {eedback channels. They represent
the paths taken through the environment by outputs as they influence prior wants and demands.
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The conversion of demands into legislation was much studied in political science prior
to any contributions from Easton. The value of his systems model with respect to the
process of converting demands into socially-binding decisions is that it reveals two
interesting aspects of the political process which do not receive much attention: the
need to satisfactorily process demands without granting them; and the cultural nexus
of authoritative decisionmaking with the legislature, the judiciary, and the executive.
The first of these, the need to satisfactorily process demands without granting them,
does not lie within the scope of this thesis (but see Easton Chs 17-21 and parts of Chs
25 & 28 for an elaboration of this idea). The second point, concerning expectations
about where authoritative decisionmaking takes place, is pertinent to this thesis. The
Accord can be viewed as a cultural mechanism for the regulation of demands. It can
also be viewed as part of the structure for the transformation of demands into socially-
binding decisions. This thesis has chosen the perspective in which demand overload is
the characteristic source of stress for Western democracies, hence stress reduction and

irreconcilable demands are introduced in more detail than other aspects of his work.

Stress reduction

Some stress reduction mechanisms act to reduce the input of stressful demands, others
to build up support by manipulation of outputs and cultural legitimation, as greater
support increases the stress tolerance level of the system. Easton divides stressful
demands into those which cause trouble simply on the basis of excessive quantity and
those of irreconcilable content. A single and obvious theme underlies all the ways of
déaling with excess volume demand stress; that is, to reduce the number of demands
that the system must deal with. In democracies cultural mechanisms of reduction and
legitimation are usually involved. Cultural and structural forms, internal'a.nd external
to the political system, are outlined by Easton as follows (page and chapter numbers

refer to A Systems Analysis of Political Li fe):

STRUCTURAL REDUCTION MECHANISMS
external to the political system are to
. limit the number of authorised access points (93-95)
. increase outer processing layers (Ch.6)
- internal to the political system are to
. limit channel capacity
. impose delaying timetables (134)
. increase the number of ‘gatekeeping’ functions along
the way (133)
. force combinations (Ch.8 & Ch.9 to p. 139)
CULTURAL REDUCTION MECHANISMS
external to the political system are to
. limit the range of wishes, desires, etc which
become converted to demands (Ch.7)
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internal to the political system
. elite ideology
. legitimating issue formation (140-149).

All the ways of reducing demand stress (except issue formation/combination when this
is based on genuine consensus) have the potential to reduce support for the system
because they all seek to exclude defnands from consideration; their advocates are,
therefore, refused satisfaction. Potential negative responses are pre-emptively

counterbalanced with ideological reinforcement to boost support (Easton 1965b:Chs 16

& 21).

Irreconcilable demands

Many political allocations have the characteristic of zero-sum games in that whenever
some persons gain or are pleased by an outcome, others lose or are dissatisfied with
the allocation. A situation of irreconcilable demands is often referred to as ‘political
cleavage’, and Easton uses that term as well as calling it content stress and stress from
irreconcilable demands. The major response to this source of stress is reinforced
legitimation of the regime ‘e bolstefing diffuse support for the basic social order; but it

is also possible to try to move contentious issues out of the political arena.

In most Western democracies work-related matters generate a large and growing body
of demands on the political system which are irreconcilable through legislation, raising
the spectre of increased class conflict unless the political system makes appropriate
changes. This situation has developed since Easton wrote his major systems texts and
hence is not covered in his works. We shall return to the subject in Chapter 5 when
making a systems analysis of the Accord, but it is appropriate to discuss Easton’s

concept of critical zones in preparation for that further discussion.

Stress occurs when the multitudinous disturbances perceived by the political system
cannot be handled by the normal patterns of response, and Easton then speaks of
‘critical zones’ for the essential variables: collapse of the system is possible. ‘Stress
will be said to occur when there is a danger that the essential variables will be pushed
beyond what we may designate as their critical range’ (Easton 1965b:24). If the
system is pushed to the outer edge of the critical zone, then collapse of the system is
possible. For analysis of concrete situations, however, the search for new response
patterns is of greatest interest. [ suggest, therefore, that normal operation and
collapse be consider-ed as limiting cases on a polar continuum, along which two types
of adaptation are broadly distinguished: the adaptive zone in which evolutionary
change takes place, and the critical zone, in which radical transformation occurs.
Adaptive responses to varying degrees of destablilising inputs could then be illustrated

as follows:
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POLITICAL SYSTEM
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inputs which, if adaptive zone search for new response

left unattended, (evolutionary change)

will destabilise

the system critical zone radical transformations
> (revolutions)

--------- > o> ‘

collapse system failure

FIGURE 3.5 RANGE OF POLITICAL SYSTEM ADAPTATIONS.

The above tabulation is derived from Easton but includes an extra division, the
adaptive zone. For Easton, normal operation of the system is stress-free and the
critical zone includes all stressful levels, but it seems useful to distinguish radical
transformations from those which leave the bulk of the system as is, whilst yet making
permanant and significant changes. I found it necessary to suggest this because the
Accord falls outside the normal operation of the Australian political system as we have A
come to know it during this century, and yet it seems too dramatic to say that we are
in a critical zone. The Accord is a new kind of response by the political system, and it
is likely to change the complexion of political life in this country in a permanent and

significant way.

A CRITIQUE OF EASTON’S MODEL

Easton’s work on a systems view of political life received much critical comment
during the years following publication of A Framework for Political Analysis and A
Systems Analysis of Political Life, but the criticisms generally failed to address
specifically systems-theory aspects of his work. My interest in the work of David
Easton is speciﬁéally as the foundation for a systems analysis of political phenomena,
and for future work in the construction of systems-based models of attitudinal aspects
of the political process. I now critically appraise his use of the concept of feedback,
comment on some confusion as to boundaries, and suggest that a stronger definition of
system would be more productive. Some remarks by Phillip Converse about the
Eastonian framework are the basis for comments about system persistence, and, to the
extent that Easton was criticised as a functionalist, Appendix B ‘Functionalism and
the concept of function’, answers . those criticisms. including the charge of an
equilibrium focus in systems theory. Other criticisms are not discussed in this thesis,
except to say that many were demolitions of ‘straw men’ created by the critic and that

most failed to understood that Easton introduced a new thought paradigm — the
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systems paradigm — to political science rather than proferring a middle-range theory
within the linear thought paradigm associated with repeatable, cause and effect type

of scientific analysis.

Systemic feedback
Easton devotes four chapters to dealing with the feedback loop, feedback stimuli, the
feedback response, and the communication of feedback response {Easton 1965b:Chs
23-26). But these four chapters deal with information flows of a kind that we are
hard-pressed to consider as a political system’s systemic feedback loop. Easton chose
to contravene normal systems terminology in three ways. He extends the concept of
feedback beyond information; he loses the transformation-control character of the

feedback link; and he confuses information networks with systemic feedback loops.

Feedback in systems terminology, in 1965 as now, refers to information about outputs
returning to the system and causing it to adjust its behavoir in response to that
information. FEaston declares that he is not limiting himself to information: ‘The
concept "feedback loop” is being suggested here as a way of identifying not only
information that returns, but all the other actions directed toward taking advantage of
ﬁhis information’, and postulates ‘two interlocked processes: first, the regulative
outputs of a system and their consequences; second, the information itself that is fed
back about the state of the system and the consequences flowing from whatever
regulative or adjusting actions have been undertaken by the authorities’ (Easton
1965b:366-7). This is far too broad. I see not value, but much confusion in trying to
make the concept of feedback stretch to cover all of these things. The standard
meaning could be retained with respect to information, and the other actions directed

towards taking advantage of this information could be called coping mechanism loops.

Directness of the loop

In standard use of the term, feedback is information that affects the behavoir of the
system, which subsequently has effects on the outputs and thereby results in different
disturbances from the environment. Easton implies a shortcut: that feedback enables
the system to affect disturbances directly: ‘In brief, the feedback loop ... enables a
system to control and regulate the disturbances as they impress themselves on the
system’ (Easton 1965b:366). The net result of both the standard version and Easton’s
is that feedback information can improve control of the environment. In both the
feedback information is an input to the system. so, in a simple diagram in which all
inputs are subsumed under one heading, feedback information need not be
differentiated from other inputs. For present purposes we need to distinguish it as a

separate type of input:
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systemic feedback

f(p) ~<
———> inputs @ OUtPULS e
< coping-mechanism loop <

FIGURE 3.6 FEEDBACK AND COPING-MECHANISM LOOPS.

The sketch illustrates a systemic feedback loop in which the system’s outputs are the
input to a transfer function [f(p)] which modifies the information so that what goes |
back into the system will bring about some adjustment to future outputs. The other
loop, which would be called the feedback loop in a single-input diagram, I have
labelled the coping mechanism loop. That title describes the way Easton uses
feedback for the most part. In his analysis outputs influence the environment of the
political system, changing the individual perspectives of people and organizations, so
encouraging them to alter the inputs that they present to the system. In his
discussion of outputs, he calls this a coping mechanism of the political system in that,
by the manipulation of outputs, it can influence the range and type of demands that
are presented to it and the level of support for the various objects of the political
system. The discussion implies that the loop passes through information networks in

other subsystems of society before affecting the behavoir of the political system.

But does it matter if the loop is direct or via other subsystems of society? After all,
the political system is continually responding to changes in the environment and itself
changing that environment. It matters in two ways. Firstly, there is a body of
research on systemic feedback, in cybernetics, which can be drawn upon for analysis of
a systemic feedback loop, but which does not apply to social information networks.
Secondly, for analytic purposes it is useful to be able to link types of adaptations with
types of causes. One set of adaptations is linked to changes initiated via the systemic
feedback loop. These are directed towards better achievement of the goals of the
system, to staying on course. Another set of adaptations is linked to changing goals.
These stem from social or economic changes which require a different pattern of
authoritative allocations in the society, and lead to adaptation of the goals of the

political system. This is well illustrated by three trends in Australia at the present

69



time. The three trends are those of an ageing population, combined with declining
population growth, and increased mechanisation/computerisation in the economy.
Their combination is making our traditional goal of universal support for the aged via
government pensions inappropriate in that the ‘value’ of a decent standard of living ih
old age cannot continue to be met by the traditional route. The authoritative
allocation of values of this country is moving to greater emphasis on private
superannuation. It is surely worth distinguishing changes which keep the system on

course as opposed to those which prompt new courses.

A third idiosyncratic use of terminology is that Easton seems to equate feedback loops
with information networks. He presents the following diagram, called ‘Multiple

Feedback Loops of a Political Systems’.

Input boundary threshold Qutput boundary threshold

Authorities
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to basic objects Regime
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Collectors and transmitters = === Outputs and outcomes #e%65 Alternate pathway
| of support and demands o—o= Flow of support - of systemic ioop

FIGURE 3.7 MULTIPLE FEEDBACK LOOPS OF A POLITICAL SYSTEM.
(Reproduced from Easton 1965b:374).

These loops, he says, are but an indication of the many possibilities, and ‘Through the
interlocking chain of feedback loops all of the participating members in any one loop
may be coupled, if only loosely, with many other members in the system’ (Easton
1965b:376). Once again he has extended the meaning of feedback beyond its normal
use without advahtage. Information networks and feedback loops are essentially
different in two respects: (z) social information networks may link together units that

are not parts of a system, but a feedback loop only exists with reference to an open
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system, (i1) social information networks may be purpose-neutral, but a feedback loop
is a feedback loop only if the information it carries serves to influence the behavoir of
the system. I can see no good reason to deviate from the standard meaning of
feedback. The feedback loop is a subset of information networks within which the
political system and its members are involved (a subset restricted to information flows
that link outputs to system directly), and the phrase ‘coping mechanism loop’ can be
applied to the balance of matters that Easton tried to incorporate into the feedback

concept.

Alternative unit of consideration

Systemic feedback can, however, be applied correctly to much of Easton’s analysis in
Chapters 23-26 if we changed the empirical unit that is considered as the system. A
strictly systemic perspective on feedback could be obtained from the same material by
making the systems under consideration organizations or individual members of the
political system. Both of these units are themselves open adaptive systems and, as
such, monitor their environment and the impact. of their own actions on the
environment. For the sake of ease in reading, let us talk of just one organization for
the balance of this paragraph: the peak trade union organization, the ACTU. From
the point of view of the ACTU as an organization, the political system is part of the
environment. The demands of the leaders of the ACTU to the political system are
outputs of the organizational system; the ACTU. What they perceive as the
relationship concerning their own actions and the outputs of the political system
affects their decisions on how to present their demands to the political system,
adapting the behavoir of the organization, the ACTU, in such ways as will keep it on
course with its goals (7e outputs of the political system provide feedback information
to the adaptive system, the ACTU). Whilst such processes are feedback and they are
concerned with the political system, they are at a different level of analysis to that of

Easton’s stated aim: to investigate the life processes of the political system as a whole.

There is less to be said about the systemic feedback loop of the political system than
about those of individuals and organizations. The systemic feedback loop of the
political system is beyond the direct cognition or proof of individuals. In the hierarchy
of systems, the political system stands in a metasystemic relation to individuals. The
systemic loop is pertinent to the system as a whole and hence is not directly knowable
to subsystems. With regard to theories and proofs, political scientists are more like
astronomers than chemists. We can deduce and postulate on the basis of theoretical
knowledge gained in testable situations, match predictions from those theories to
actual events and adjust them accordingly, but we cannot prove a postulated

relationship by experimentation. Studying the political system is not like chemistry
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where you can hold all factors except the test variable constant and in which effects of
changes should be repeatable under similar conditions. But I digress beyond the scope

of this thesis.

To conclude the criticism of Easton’s use of the feedback concept, the substance of his
analysis is not in question. I have been criticising the choice of labels. There are
many insights to be derived from Easton’s treatment of feedback for any full-scale
operationalising of a systems model of politics. For such a model would necessarily be
multi-dimensional and multi-levelled and therefore material that is appropriate to
individuals and organizations has a place in the overall scheme. Now we turn to an
aspect of Easton’s analysis of feedback which I consider to be a very valuable
contribution to political science, namely, his explicit recognition of indeterminate

chains of cause and effect and the implication of this for the role of perception.

Indeterminate chains of cause and effect

The question of perception is central to systems analysis of democracies. What people
perceive as outcomes of activities of the political system'i.s what influences their future
behavoir. This almost self-evident statement carries implications that are not self-
evident. Its significance rests on the anastomotic reticulum? characteristics of modern
political systems. Easton calls this ‘the indeterminate chain of cause and effect’ but

the more obscure phrase ‘anastomotic reticulum’ is preferable because ‘cause and

_effect’ has such deep-seated resonances in our educated Western psyches that putting

the word ‘indeterminate’ in front of it does not over-ride the evocation of causal
connections. The concept that we are looking at is precisely that of inability to trace

causal connections. The unfamiliar phrase is therefore justified.

The anastomotic reticulum concept is of great importance in political science, and
particularly in the study of ideational aspects of our subject matter, because when
reasoned cause and effect cannot provide the guide to thought and action, other
psychological processes come into effect. Easton says that ‘Aside from any other

consideration, the importance of perception in the feedback process is multiplied to an

2Stafford Beer’s phrase for situations in which unique input and output channels cannot be
identified, only batches of them. A lot of information arrives at a point (a person. an office, an
organization) and many activities ensue but we cannot specify a transfer function, except in
trivial cases. He makes an analogy with a river delta in which there are many streams flowing
to the sea or to the flood plain and the streams branch repeatedly, flowing into each other.
There is no way of tracing the route by which a particular pailful of water taken from the sea
arrived there; there is no way of saying from which source or sources it originally came (Beer
1981:30). The Macquarie Dictionary defines ANASTOMOSIS as the connections between parts of
any branching system and RETICULUM as a network; any reticulated system or structure.
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extraordinary degree by the highly indeterminate character of the chain of cause and
effect in social matters’ (Easton 1965b:392). When faced with effects whose sources
cannot be traced unambiguously, mediated perceptions and their associated attitude
structures have paramount importance as feedback stimuli. Not all who mediate the
interpretations of outputs of the political system do so honestly, and even when they
do, their preconceptions play a large part in their sincere interpretations. Several sets
of differing perceptions can, and typically do, co-exist on any given issue. So where lies
the objective truth as to effects of outputs? No doubt there are some policies whose
effects are unambiguous. If outputs have traceable effects and there is a clear accepted
interpretation, the coping mechanism loop of the political system can influence inputs
by changing the policy effect of those outputs. But a large percentage of policies have
anastomotic effects. What if the majority of authoritative allocations of values cannot
be causally linked to their full range of outcomes? Easton has identified the need for
political science to address anastomotic reticula; it follows that different techniques
are required for analysis will be required than those which are appropriate of the
analysis of linear cause-effect relationships. No solutions to answer this need are
supplied by Easton, not by this thesis, but the point was raised as an important

contextual consideration in a thesis dealing with attitudes.

Boundaries between system and environment
There is some lack of clarity concerning the boundaries between environment and
system in Easton’s main systems texts. His view is summarised in the following

diagram, taken from A Systems Analysis of Political Li fe:
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FIGURE 3.8 A DYNAMIC RESPONSE MODEL OF A POLITICAL SYSTEM.
(Reproduced from Easton 1965b:30).



The layout of the drawing indicates that the division into intra-societal and
eztra-societal environments is significant. That Easton thought environment to be a
significant part of his overall scheme can be judged from the space devoted to it:
Chapters 4 and 5 of A Framework for Political Analysis, and, inter alia, p. 21-33 of
A Systems Analysis of Political Life. So much attention to environments seems
strange. It contradicts his proposition that one of the key features of the systems
approach is that it uses the inputs ‘demands and support’ to summarise all that is
relevant for system persistence from the environment; e without the need to look at
sources (Easton 1965b:25/6,156). Furthermore, Easton never makes any use of the
divisions. Even the major division into intra-societal and eztra-societal environments
do not figure in the balance of the text, and indeed, in a theoretical model of political
system dynamics, the distinction between intra- and eztra-societal environments
would seem to be irrelevant. Inputs are inputs. By definition they originate outside
the system under study and are what the system must transform into something else.
Where inputs originate is certainly of interest to students of politics but it makes no
difference to a systems analysis just which part of the environment was the source of

inputs.

Easton’s classification of environments is a useful taxonomic device, a checklist for
cataloguing sources of inputs, reminding us to look both within the society and outside
and, as such, has a place in an overall conceptual framework for political science.
Even as a ‘source of demands’ diagram it could be improved. The source of some of
the most significant inputs to the political system, namely the economic system, is
subsumed under social systems, having been listed there in a more expanded table
given earlier in the text (Easton 1965b:23). The result is disproportionate. Also,
Easton’s classification is not comprehensive by his own criteria. He says many
demands are generated within the system (Easton 1965b:55), but there is no indication
of that on the sketch, so it is not a comprehensive listing by his own standards. In
summary, Easton’s attention to the classification of environments is irrelevant to
systems analysis, but nothing is lost by it. His conceptualisation of ‘system’ is a

choice which carries more significant implications.

Easton’s conceptualization of ‘system’
Society is viewed as the suprasystem and he identifies a number of subsystems of
society, such as political, economic, religious, but does not consider them to be more

than analytic systems because persons participate in each of these. The individual
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is a biological unit and society is the totality of those persons (Easton 1965a:38). This
implies that there are no systemic levels between individuals and society. Once again
we have an idiosyncratic approach which is less productive than more widely-accepted
approaches, (but these views about the political system being only an analytic system

are not repeated in A Systems Analysts of Political L1 fe).

In A Systems Analysis of Political Life the difference between political life and the
political system is not altogether clear. The problem is that Easton describes political
life as a system of behavior and does not establish that that is different to an input-
output system model; but we cannot treat political life as an input-output model
because it has no inputs and no outputs. He speaks of political life as a system of
behavior without defining it in A Systems Analysis of Political Life (Easton
1965b:17), having dealt with the subject in A Framework for Political Analysis,
Chapter 2: ‘Political Life as a System of Behavior’. There he says that his objects of
reference are both the behaving and symbolic systems. The behaving system is the
empirical behavoir which we observe and characterise as political life and the symbolic
system is the abstracting of symbols through which to identify, describe, delimit and
explain the behavoir of the empirical system. ‘System here applies to a set of ideas or
theory; hence we may call it a symbolic or theoretical system’ (Easton 1965a:26). The
net result of that chapter appears to be that the behaving system is ‘empirical reality’
and the symbolic system is the ‘model’. That a model is a symbolic system is self-
evident nowadays, although perhaps this needed to be discussed in the 1960s. Not so
sélf-evident is the status of either the political system or political life as a behaving
system. It is difficult to pursue the question further because Easton did not provide
any basis for distinguishing a behaving system. We are left with ‘political life’ as a
loose descriptive term that covers the political system and its inputs, outputs and

feedback.

By 1979 Easton was no longer making the distinction between symbolic and behaving
systems, although mentioning the abstracting role (Easton 1979:27). In this later
work he implies that there is a progression through physical, living, and sociocultural
systems, which idea is in line with suggestions of this thesis (to be developed in
Chapter 4) as to the most useful way of making broad delineations to locate the social
sciences in the general scheme of systems approaches. It seems reasonable to assume
that Easton came to the view that to treat ‘behaving systems’ as a separate class was

a non-productive line of research for political science.

Easton also seems to have undergone some change of mind concerning the notion of
‘system’ itself. In both A Framework for Political Analysis and A Systems Analysis

of Political Life Easton uses a minimal definition of a system: 75



any set of variables regardless of the degree of interrelationship among them.
The reason for preferring this definition is that it frees us from the need to
argue about whether a political system is or is not really a system. The only
question of importance about a set selected as a system to be analyzed is
whether this set constitutes an interesting one (Easton 1965b:21).

By ‘freeing’ us from the need to argue about whether a political system is or is not
really a system Easton has also freed us from much of the power of the systerﬁs mode
of analysis. His minimal definition of system encompasses all types of systems,
including those of much lower orders of complexity than living systems. But society
and the individuals who make it up are clearly not of a lower order than the generic
category ‘living system’. Therefore, there is no need to use a definition that is broad
enough to include all systems, including very simple ones and artificially related sets.
We should use system concepts that are more meaningful to complex naturally-

ocurring systems.

It will be suggested in the following chapter that the hierarchic quality of living
systems can add to the power of the Eastonian model. At this point we merely note
that such a development is not inconsistent with some ideas expressed in the Easton
texts that are the foundation of the theoretical approach of this thesis. The third
chapter of A Framework for Political Analysis, ‘The Theoretical Status of Systems’,
focussed on the analytic character of all social systems in a way that is‘feminiscent of
Talcott Parsons (Parsons is not referred to in that chapter, but his influence is
agknow]edged by Easton elsewhere). By 1979 Easton refers to an analytic system
without discussing ‘system’ per se, (Easton 1979:27). Four pages later he mentions the
emergent quality of political systems as social systems and the distinction of these
from physical and biological systems, indicating a development of ideas in a way that

is sympathetic to the sociocultural systems approach taken in this thesis.

Persistence of the system
One frequently-mentioned dissatisfaction with the approach presented by Easton is
that virtually all change is consistent with persistence of the political system. ‘The
nub of the problem’ Converse said, ‘is the negative case, or what it means for the
political system in this most overarching sense to fail to persist’, for once we have set
aside any question of the persistence of particular modes of value-allocation, then we
are looking at the collapse of societies by earthquake or epidemic, issues which
‘scarcely strike me as theoretically exciting’ (Converse 1965:1002). The systems
approach of borrowing concepts from other disciplines can help out here. For whilst it
may be true that the most fundamental explanation of political activity is to be found

in acknowledging that the political system is an essential subsystem of society and
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thus the two must co-exist, it is also true that a great many interesting questions
concern changes that occur well short of collapse. Let us then introduce the notion of
evolutionary change, originally developed in the biological sciences, and relate this to
progressive loss of support for the political system. The consequences of lack of

support can then be summarised as follows:

Object of Effects of
Support Lack of Support Demand Efficacy
personnel and minor
structural changes
Authorities to elections and other
changes to the incumbents Demands for these
of authority roles changes can be
effected through
evolutionary structural the political
Regime adjustments system
to
revolution Political system
cannot meet
emigration demands
Political
community civil war Society is collapsing

FIGURE 3.9 EFFECTS OF LOSS OF SUPPORT FOR THE VARIOUS POLITICAL OBJECTS.

When support for the authorities has declined, the effects range from the minor
changes that are a regular feature of political life through to elections and the
renaming and revamping of part of the bureaucracy. Such changes are common and
can be described as minor adjustments to changing situations so far as the system is
concerned (although careers and reputations may be destroyed in the process). This is
evolutionary change, ie partial change, such that the bulk of the structures are not
being changed at any one time, although over a long time-span all parts may have
become different in some way. Evolutionary structural adjustments may arise from
loss of support for the regime and result in changes to the regime. However, lack of
support for the regime can also lead to revolutionary change, when the percentage of
changes taking place at the same time is much greater than in evolutionary change.
Hard and fast divisions are not intended; rather the labels ‘evolutionary’ and
‘revolutionary’ change focus attention on what may be called local midpoints along a
continuum. The changes brought about by deep lack of support for the authorities and
moderate lack of support for the regime might be empirically indistinguishable on this
scale. But when lack of support for the regime deepens, revolutionary change to the

political system, replacing the regime structures as a block, is likely.
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A loss of support for political community is equivalent to that society’s being in a
state of collapse. Disintegration of the political community accompanies the collapse of
a society and vice versa. (But that is not to say that political disintegration causes the
collapse of society; there may be other social, economic, or ecological factors that take
primacy in the explanation of the collapse of a particular society.) Whilst ‘loss of
support’ is still a valid empirical category in a given situation, prior to collapse, there
is hope that the political system will once again function effectively (eg after civil
wars). It is only at the level of political Icommunity that the political system is
seriously at risk. Changes at the levels of authority and regime are systemic
adaptations, brought about in the pursuit of continugd fulfillment of the systemic
objective of processing demands towards binding decisions concerning the allocation of

values for that society.

Political system collapse occurs only if no alternative regime or set of authorities can
emerge from that political community to perform the function of the authoritative
allocation of values for that society. This amounts to saying that the politica.l‘system
is an essential subsystem of society; its failure is tantamount to the demise of that
society. Easton says as much in the following sentence, which comes after a
description of system failure: ‘Under these conditions, authoritative allocation of
values are no longer possible and the society would collapse for want of a system of
behavior to fulfill one of its vital functions’ (Easton 1965b:240). This is in line with
his having demonstrated that every society performs this function in some way, but he
does not follow through on the systemic implication of the political system being an
essential subsystem of society. Empirical evidence from history supports loss of
identity of a society through inability to perform the authoritative allocation of
values; a contemporary example is Palestine. Not only has it been deprived of its
geographical territory, but also Palestinian society is collapsing because its
government, the Palestine Liberation Organisation (PLO), cannot meet the
most, most/most requirement and there is no alternative group that can perform the

function any better.

A further point, not made specifically by Easton but a reasonable contraction of his
ideas, is that a system can be destroyed externally or internally. In the first case the
system is subjected to external forces of an order of magnitude to which it cannot
respond or zdapt. When a system is destroyed internally, the disturbances are within
the range that could, in principle, be accommodated, failure is attributable to internal
causes; it is failure to perform in such a way as to cope with things that are within the
response possibilities of the system. Easton is more discursive about the matter, but

the similarity of intent is visible when he says: ‘Where one system may be destroyed
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through failure to take the appropriate action to alleviate the stress, another may sail
smoothly on as a result of a reserve of past experience upon which it can draw for
coping with stressful conditions’ (Easton 1965a:119). Political system failure due to
external forces is associated with the demise of societies and is largely‘ the province of
history.” Systems analysis in political science is most usefully directed at ‘copable
stress’, that is, stress that can be handled, looking at effective and ineffective ways of

dealing with potential internal causes of system failure.

Conclusion
Easton claimed merely to have sketched an initial framework in the task of
constructing an integrative theory for the discipline of political science. He was too
modest! He has both provided a unifying frame of reference for the discipline of
political science and introduced the contemporary thought paradigm - systems

thinking - into the discipline.

A unifying frame of reference

Easton intended his framework to guide the spread of research activity in political
science so as to produce more even progress throughout the discipline (Preface to
Easton 1965a). The objective of balanced progress can only be achieved if newcomers
to the discipline are in a position to choose their area of work on the basis of
disciplinary need and this can only happen if they are exposed to a disciplinary
framework according to which overworked and underworked areas can be identified.
Otherwise future contributions often continue to add on to what are currently well-
worked areas simply because these are most visible. To have provided a vehicle for
achieving a more balanced spread of work in political science is no small service for the
discipline in the long term. This contribution of A Systems Analysis of Political
Life, however, is based on the discipline-spanning nature of Easton’s work, rather

than its specifically systemic nature.

Introducing the systems paradigm to political science

The systems paradigm provides useful ways of thinking about government in modern
societies, ways that have not been adequately explored in the discipline to date. The
approach is particularly useful because modern societies are t00 complex to be
amenable to reductionist theories. The systems paradigm describes complexity and
therefore should be regarded as one of the essential academic tools of today, essential
but not, of course, exclusive. Time-honoured modes remain valuable; discursive
writing, autobiographical material, eye witness accounts can all capture some of the

complexity of reality which is lost in any theoretical formulation, let alone in mono-
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causal explanations or theories. Discursive writing has always been able to express
actions rebounding on the doers and responses to unanticipated shocks, but the
‘scientific revolution’ put a premium on experimentation and cause-effect analysis,
thereby introducing a linear mode of thinking to our culture, and it became the
predominant mould for training researchers. Of course not everyone was convinced
that scientific method as exemplified by physics could be the objective for all scientific
investigation but those who were unconvinced lacked credibility until the language
necessary to discuss complex, interactive, non-repeatable processes with precision was
evolved. The language is now available in general systems theory, cybernetics,
information theory, and autopoiesis. Technology is developing whereby simulated
experimentation with sociocultural systems can begin in earnest. Whether Easton has
correctly identified the broad parameters of the political system for purposes of
systemic analysis, explanations, and prediction is an open question. The proof will

come as the framework is computerised for simulation.

Eastonian systems analysis deals with general processes at work in society as distinct
from the unique and particular, and draws attention to the socially-essential nature of
some political activity, thereby rescuing political science from being taken over by
other disciplines. He showed that there is something vitally important to be explained
which is not adequately covered by the analyses of economics, history, and vote-
marketing. Easton’s general, yet specifically political science,perspective prompted the
following analysis of the Accord, in which it is viewed as a systemic response of the
pblitical system to overload generated by democratic ideology. Before proceeding to
that interpretation of the Accord, some additional systems concepts are introduced in

the next Chapter.
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CHAPTER FOUR

UPDATING EASTON

David Easton introduced the systems paradigm to political science but the amount of
.systems thinking presented in his works is not sufficient, by itself, for a full
appreciation of the value of his contributions to the discipline. Whilst it is the norm
that all academic works, save introductory texts, assume knowledge beyond what is
given in the work itself, it seems that the systems paradigm is familiar to few political
scientists. This chapter, therefore, contains some systems-based ideas which support,

expand, enlighten or advance Easton’s systems analysis of political life.

The first thing to note is that ‘society’ is used in two analytically distinct ways:
Society as environment and society as metasystem. This distinction will
become important when we. place the political system in the hierarchy of living
systems, for then the metasystemic status of society will have theoretical significance.
But first, society as environment, which is the the usual way to think of the
relationship between the political system and society. That is also how Easton uses the
concept. In his basic input/output, feedback model of the political system, the word
‘society’ is an abbreviatibn for ‘all members of society’. Amongst the multiple social
roles of the adults of a society are some with political significance. Politically-relevant
aspects of social activity are picked up by inputs and fed back to the political system.
Some people also have structural roles in the system itself, such as when a person is
active in interest aggregation, policy formulation, or implementation. (‘Withinputs’ is

the term that Easton uses for political demands from such persons.) But whether
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active within the mechanics of the political system or not, all members of a society are
potentially the source of demands (inputs) and recipients of binding decisions

(outputs). A popular way of expressing this idea is to say that the political system is

embedded in society.

Society as metasystem. For the kind of systems analysis of politics that is
proposed here, we need a second conceptualization of society: that of metasystem. This
idea of society is related to the everyday notion that society is something other than
the individuals of which it is composed. Society cannot exist without people, but
nevertheless society is not coterminous with the sum of those persons and their
institutions. Many persons and institutions can be removed or disappear from a
society and it still retains its integrity. For purposes of systemic analysis, metasystem
refers to an inclusive unity with emergent properties; it is the sum of related parts plus
the resolution of their separateness into a whole. Society includes, and is composed of,
its subsystems; political, economic, educational, religious; but it is more than the mere
sum of these parts because each derives meaning from its existence as part of that
society. The notion of the whole being greater than its parts is a little tricky for
persons unaccustomed to thinking about life processes in the abstract. For, in
everyday use, it is quite usual to think of the whole as being precisely and only the
sum of its parts. It is so in the mathematics that compulsory education extends to all.
For example, a diagonal divides a rectangle in two and the areas of the two parts
equa] the area of the whole figure. Here is is not only true, but necessarily true, that
the whole is equal to the sum of its parts. There is no difficulty in appreciating the
different wholeness of living systems, in which the whole has properties not posessed
by the parts in simple aggregation, but the power of early-established rules has to be

recognized for them to be waived.

MODELS OF COMPLEXITY

Complexity exists in the real world, and our models of the world need to be capable of

handling it. However complicated things may look, we know that there are ordering
principles at work. Complexity only exists in order; randomness is equivalent to
disorder. Whilst it may be useful to study disorder (so as to be better able to contain
it, or to look for signs of emerging structure) to do so is not germane to the present

work. We are concerned with a complex form of order, multidimensional hierarchy.
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disorder

reality./

order

simple hierarchy
association networks

multidimensional hierarchy

FIGURE 4.1 TYPES OF ORDER.

Simple hierarchic organization is the most prevalent structure in the world, found time
and again in both biological and social systems. It refers to the relationship in which
several units are under the control of one which in turn is subject to control by
another level. Association networks are non-hierarchic linkages which may be studied
as systems, but ecological or uncontrolled systems, 1e the dynamics of living system
hierarchies do not apply to them (see Dmowski 1974 and Kuhn & Beam 1982).
Multidimensional hierarchies are compilations of the other two. The political system is

a multidimensional hierarchy.

The systems paradigm is addressed to complexity, in contrast to traditional rationalist
deductive scientific method, which is reductionist. Approaches to understanding the
world change and improve over time. The scientific approach was an improvement on
earlier mythological approaches to understanding the world, and deductive science
réached its apogee in the 19th century. Such ‘scientific method’, with its emphasis on
unambiguous definition, measurability, repeatability, and above all, the establishment
of causal chains, has been supremely influential in creating the world we live in. But it
is now apparent that it is valid only for a limited class of problems in the sciences,
including the social sciences (see, for example, Koestler & Smythies 1969). Given that
social progress precludes the experimentation necessary to establish causality beyond

reasonable doubt, traditional scientific method is inadequate for our needs.

Social scientists can benefit from adopting systemic thought patterns pertinent to the
life sciences. The limitations of deductive science have been transcended by the
systems approach, which allows us to talk scientifically about life processes and social
activity. It gives ways of conceptualising the world that do not deny complexity or
conflict, yet are logical and straightforward, as can be judged from the relatively new
field of Organization Theory (eg Emery & Trist 1963, Beer 1981, Kuhn & Beam 1982.
Systems analysis can also be quite mathematical. A good introduction to
mathematical approaches is Casti 1979, and examples of the range of applicability in

the social sciences can be found in Cooke & Renfrew 1979).
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The systems approach is now the dominant paradigm in most branches of science, but
has not been well absorbed into the discipline of political science. Perhaps this delay
has occurred because re-orientation of deeply-ingrained thought patterns takes a long
time, and in order to begin to adopt the systems paradigm one must be convinced that
traditional rational/scientific approaches are limited in their scope and applicability.
(For an introduction to the blind spots of traditional scientific method, its failure to
predict the outcomes of even deterministic systems, operating according to simple
algorithms, see Waddington 1977:145-160.) The social sciences deal with life processes
that are of an order of complexity at least as great as those faced by biological science,
and that discipline found traditional scientific method inadequate. If it was too
restrictive to study life processes in biology it must surely be inadequate for us. In
saying this I am not denying the need to simplify things for modelling purposes.
Rather, 1 am suggesting that complex social phenomena can be modelled if
characterised as the hierarchic resolution of multiple contradictory trends. The
simplification required for model construction comes via understanding the typical

processes of the phenomena and their contingent evolution.

Hierarchic Structure
AIn the present context hierarchies are descriptions of dynamic structure, thereby ruling
out two familiar sets of associations. Firstly, they do not imply that lower levels on
the hierarchy are ‘lower’ in any derogatory or class sense. Secondly, although it is a
characteristic of the world we live in that hierarchic structure is one of the most basic
principles of organization, we are only concerned with dynamic hierarchies, not
with static hierarchies (such as a tree diagram of the hierarchical classifications of a
library cataloguing system). Hierarchy takes the form of a recurring set of relations :
metasystem / system / subsystem. For analytical purposes, whatever is at the focus of

study is the system, and every system has a (single) metasystem and (several)

subsystems.
Metasystem A
System B
Subsystems C D E ... n

FIGURE 4.2 HIERARCHIC RELATIONS OF SYSTEM B.

Once the focus of a study is chosen, a metasystem and subsystems are specified in
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relation to the system. The systemic relations between levels of a hierarchy are called
the system’s vertical environment and the relationship metasystem / system /
subsystem is a recursive one. Any system is a subsystem of its metasystem at the next
higher level of analysis. If one were studying system A above, B would become a
subsystem (together with other subsystems) and a level above A would be included as
its metasystem. If the focus of attention was C, then C becomes the system, B

becomes its metasystem and we add another level for C’s subsystems, as below.

Metasystem B
System C
Subsystems J K L ... n

FIGURE 4.3 HIERARCHIC RELATIONS OF SYSTEM C.

Choice of model

The question of how to describe a chunk of the social world is an important one,
because different solutions flow from different problem-specifications. An hierarchic
é’ystenis analysis is but one of many possible ways to approach contemporziry political
events. The hierarchic systems approach does not replace or deny cross-level linkages,
but rather is an additional dimension of analysis. When non-systemic cross-level
interactions are of interest they are represented as association networks. Association
networks and hierarchic systems are not interchangeable ways of describing a
situation. Association networks are used to represent observed or hypothesised links
between events or units, sometimes also showing direction and rates of flow of
materials or information. But association networks do not contain control
inforrhation. The observed relations are, in part, determined by the hierarchic
relations in which the units are involved, but association networks are used to model a
situation where those hierarchic relations are not fully known. The message flows in an
association network are not structurally predetermined whereas, when a situation has
been specified in systems terms, the metasystem has control over the system, which
has control over its subsystems. Before proceeding to system dynamics, which section
may sound too abstract to be appropriate for political matters, an aspect of human
information processing is introduced to illustrate that the abstract concepts of systems
analysis are beginning to be interpreted in specifically human terms. Some biological

terminology that is useful to political science is also introduced.
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Hominid Control Systems
All control processes require an input of (meaningfull) information. Humans and
animals have control processes which are similar in many ways to general control
processes, but the type of sign processed differs. This difference is one whose
implications are just beginning to be explored. Humans process symbols. Animals and
other controlled systems process icons (Busch 1979; see also the semiology literature,

eg Berger 1982, and Nimmo 1978 Ch.3, Burke 1982).

Icons are directly related to the things for which they stand. An electrical impulse
which causes a thermostat to switch off is directly related to temperature; a robot’s
eye sending digitally-coded messages to a production belt is directly related to the
things it is seeing; a wolf’s sense of smell is directly related to the prey. In each case
an icon message is used to direct the control processes which attain the result, whether

it be a steady 72 degrees, or a hub-cap in place, or rabbit for dinner.

Symbols, on the other hand, are arbitrary signs, not directly related to the thing about
which they are conveying information. Cultural context gives symbols their meaning.
When ‘party loyalty’ is invoked to produce certain results there is no iconic message
equivalent to that transmitted by the robot’s eye or the wolf’s nose. The sounds of the
words making the appeal are not relevant to the response produced.! Words about
party loyalty only have effect if the recipient has similar culturally-determined
categories of symbols as the speaker. Some symbolism is common around the world —~
motherhood, for instance. A visual image of the protective relationship between
rﬁother and child can be universally understood. Also expressions of rage or violence
can be understood anywhere, although cultures can vary as to what is considered as
friendly banter and what is condemned as violence. The meaning of colours is
partially culture-specific — white for death in some cultures, for weddings in others;
red for lust in some cultures, for royalty in others, — but some colour associations are
also related to natural phenomena, so that in a temperate climate green is the colour
of nature, whereas in a dry land brown tones carry that association. At the opposite

end from universal symbolism is language, which is completely culture-specific.

Language is a primary vehicle for cultural control. Ritual is another. They depend on
symbols, not icons or physical stimuli. Their operation in control processes is not well
understood, although we can assume, a priori, that there are many continuities with
other control processes. The study of control in animal and machine, as cybernetics

was described by its founder, Norbert Wiener (Wiener 1948), is a well-developed

IThere are exceptions, when human sounds are icon-type control messages, as when the
sound of a baby’s crying causes a mother to feed the baby.
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discipline, some of whose principles hold for all control processes, including cultural
control. But not all processes are relevant to all systems. Complex systems bring into
play processes which are irrelevant to simple systems, and vice versa. To date,
mechanical and living systems’ control processes have been studied more widely than
those of sociocultural systems. The aspects of greatest interest to political science,
symbolisation and cultural control processes, lie at the frontier of systems research,
therefore any work we do on such processes can contribute to the advancement of that

interdisciplinary field as well as having intrinsic interest within our own discipline.

Biological Metaphors
Three biological concepts that are of great value in the social sciences are: growth and
differentiation; ‘contingent evolution; and genotype/phenotype. The first,
differentiation in the context of growth, is a key concept underpinning the
analysis of Chapter 5, where it is claimed that the Australian political system is
currently in a process of subsystemic differentiation and that this development
represents systemically-viable growth. Growth means increase in size or mass, getting
bigger, perhaps by expansion, or by simple multiplication of constituent units, or
accompanied by increased complexity. Another way of expressing this is to say that
growth is the addition of material to that which is already organized into a living
pattern.  Differentiation is the emergence of distinctive parts within a whole.
Development is growth accompanied by differentiation (Needham 1964:1-3; see also
Thompson 1952, Waddington 1977). In the social sciences ‘growth’ is often used as a
synonym for ‘development’, and ‘differentiation’ is taken to mean ‘differences’. Much
is lost in these circumstances. For it is only when we are looking for signs of

differentiation in the context of growth that they are seen.

Contingent evolution is contextual development: inherent trends and forces take
their actual form in response to specific environments. The idea is well expressed in

the following quotation:

For the essence not only of human behavior but of all life is that it is
contextual; the manifest character of life substance depends upon the

unfolding of an inner capacity in the context of an environmental setting
(Goldschmidt 1966:37).

Little more needs to be said on this because it is a straightforward, almost obvious,
idea. It was introduced to serve as a reminder that the systems approach is not
deterministic in the way that some functionalists were guilty of being deterministic. A
unit defined as a system may have much or little influence over the environment, but

not total control, by definition, as controlled areas are within the system. Thus the
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development of living systems must be examined in their environmental and historical
settings. History and culture shape social events just as the physical environment
shapes biological evolution, but in both social and biological development internal
forces, human will or genetic determinism, limit and direct the unfoldings that can

take place in response to the environmental factors.

The biological term genotype, which means template or set of possible instructions
for development, is useful in talking about social development also. The concept
highlights the notion that, although many different paths of development may be
permitted by a genotype, they are not unlimited. An organism cannot develop in ways
that are not permitted by the )genotype. Phenotype refers to what actually develops.
Whilst development must remain within the bounds set by the genotype, the unit
responds to environmental conditions and the actual examples of the plants or animals
show considerable variation which variations are due to history and environment.
Thus the dual concept of genotype/phenotype allows for explanation of observed
variety in form and behavior. There is a rough correspondence between social laws and
genotypes, and between typologies and phenotypes. Unfortunately classifications of
outcomes, which are really typologies of phenotypes, have too often been thought to

have a direct relationship to social laws, 1e to be like genotypes.

SYSTEM DYNAMICS

There are universal dynamics in all living and sociocultural systems.We are interested
in growth, and in the dynamics created by tensions between metasystemic control and
subsystem autonomy. There is little more to be said about growth than on the
previous page. All that we need to know is that development is growth accompanied
by differentiation. We take it as axiomatic that society is a living system. Therefore
social development occurs in the context of societal growth. Their growing larger is

accompanied by greater differentiation of subsystems.

In addition to the time-based growth dynamic, there are structurally-determined
dynamics. For a system to exist it must have a recognizable degree of autonomy, and
all living systems are subsystems of some more inclusive unit so the system control /
subsystem autonomy drive is endemic, although the relative balance varies widely
between system types. We shall examine these briefly, just sufficiently to provide a
basis for the claims concerning the Accord in the next chapter. (An introduction to the
relevant literature could begin with Beishon & Peters 1976, Bowler 1981, Brunner &
Brewer 1971, or with the older classics like Gerard 1958, Boulding 1956, Miller 1965).
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Metasystemic Control

The relation of system / metasystem is one of functional control and conflict

resolution. 2

The relation system / subsystems is one of operational control. The latter
is about mechanisms established and operated within the working of the system, for its
own level, and is concerned with how systemic objectives are to be met. The former,
rﬁetasystemic control, is a functional control over a system in that it sets limits to the
behavior of the system. The system must perform the function assigned to it

according to the requirements of the metasystem.

Metasystemic functional requirements are a given to a system, they cannot be
questioned in the same frame of reference as the analysis, neither can the mechanics of
metasystemic control be expressed in the operational language of the system under
study. To study the functional relationship of a system to its metasystem we must
move up a level in the hierarchy so that what was the metasystem becomes the system
under study. We must then define its metasystem and subsystems and the functional
relationships. In the present instance we are studying the political system; its
metasystemic function is the authoritative allocation of values for society. This is the
system’s purpose, to which its activities and adjustments are directed, and in the
interests of which the system itself must undertake internal reconstruction if the old
structure is failing to fulfill the systemic purpose. If we were to make society the
system under study, then politics can constitute a subsystem along with economics,
education, religion and others. But we would need to specify a metasystem for society.
Is it the human species? Is it God? And what is the relationship between God and
society in functional terms? These questions do not, fortunately, concern us here as we
have a widely-accepted functional definition of the metasystem/system relationship at

the level needed for this analysis.

Some authors call the metasystem the supra-system. A little bit of tidiness is gained
by using the prefixes supra and sub as they are both Latin, rather than meta and sub
where one is Greek and the other Latin. However, the meanings of supra and meta
are a little different, making meta more suitable for systems. theory. Supra means
above, whereas meta means ‘over and beyond’ and therefore captures the notion of
unknowability of purpose which is part of the metasystem concept. An alternative way
of expressing this relationship is to say, following Stafford Beer, that in any given
situation some questions are inherently undecidable within the situation’s own frame
of reference. These undecidable propositions or questions must be answered by

processes that operate in different parameters, a meta-language (Beer 1975).

2These relations do not apply to constructed systems whose purposes and processes are
engineered without that requirement.
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Subsystem Autonomy
We have already noted that there is a continual dialectic between the systemic
unifying force (metasystemic control) and subsystemic autonomy drives. A system has
subsystems over which it exerts unifying control, but subsystems incorporate a drive
towards autonomy. Interaction of the opposing forces of system dominance (cohesion)
versus subsystem autonomy (splitting off) is a constant balancing act, and if either of
these tendencies predominate without correction, then sooner or later the system will
be destroyed (Bowler 1981). Tightly-coupled (joined) systems are those in which the
cohesion dynamic is relatively dominant (although within an established range) and it
is not possible for a subsystem to gain autonomy and survive. Social systems,
however, are generally loosely-coupled systems and their subsystems can, and do,

break loose and survive as relatively autonomous units.

A related concept is that of stress/relaxation, and that a system under stress performs
more pointedly than a relaxed system. In a stressed system the metasystemic
requirements are to the fore; when the system is relaxed, subsidiary processes may
account for the bulk of a system’s activity. This idea can be illuminating in relation to
political activity. During a period of peace and prosperity we may regard society as
relaxed, and in this state the subsystems are not exercising their critical functions
strongly, 7e the political subsystem is busy doing other things and its basic function,
the authoritative allocation of values, is not much in evidence. Other, subsidiary,
processes come to the fore. In party-political regimes these subsidiary processes may be
rhetorical posturing, political quibbling, and the growth of bureaucratic phenomena
like clientelism. These are always present, but they are more active when the system is
relaxed. They are less in evidence when the system is under stress, when it must

perform its metasystemic function more effectively.

Resolution
Contradictions necessarily arise between subsystems, but contradictions at one level
are resolved by dominance of the next hierarchic level. There are contradictions at a
micro-level of analysis, and on a grand scale, such as when conflicting physical laws
are resolved by biological systems. Social reality is full of tensions and contradictions.
Systems models are designed to cope with the inherent contradictions of the real
world. They assume conflicting forces to be the norm, to be analysed, in part, as
subsystemic autonomy drives. Operational control at the level of the system resolves

many subsystem contradictions. Inherent undecidability is resolved by metasystemic
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control (see Beer 1975 on metasystemic resolution of undecidability). The inherent
contradictions between subsystems of society cannot be dealt with simply in terms of
the discourse of interactions between the subsystems. The metasystem, society,
operates within different parameters from its subsystems, and as its language is at a
higher level of generality or abstraction, it can resolve contradictions between

subsystems.

In the political system, viewed as a sociocultural system, the tensions are apparent in
several ways. Organizations like political parties and government bureaucracies,
(organizations created to serve the political subsystem), exhibit tendencies to
independence, to increase their autonomy and lessen their dependence on any controls
(this is common to all organizations, not just political ones). Secondly, considering the
cultural hierarchy, in which national identity is composed of numerous subcultures,
these subcultures also resist the unifying force. A dialectic process of thesis, antithesis,
synthesis, is prevalent in most of the aspects of social life that we are interested in. All
political movements contain the seeds of their opposition; as groups become a
significant force, counterforces emerge, ideologieé evoke backlash. Life Is a constant
stream of counterpulls, of continuously weaving contradictions: we stand upright
despite gravity; we have a workable society despite cultural diversity. It is the natural

order for opposite trends to maintain balance.

SYSTEM TYPES

System classifications, and the characteristics appropriate to each, comprise a large
and far-from-settled subject. Systems have been classified in many different ways, for

example -

- manmade/spontaneous

- living/inorganic

- conceptual/abstract /materially based
- symbolic/behavioral
wholistic/arbitrarily related
progressive/terminating
manmade/natural /symbolic
morphogenic/morphostatic

- natural/cognitive
formal/existential /affective

- physical/living/sociocultural

These different classifications do not signify {undamental arguments between their
proponents. They reflect, rather, the particular purposes for which a systems approach
was being used at the time. Some seek to be inclusive of all systems, such as the
division: formal / existential / affective, in which formal systems are mathematics and

langﬁage systems, existential ones are real world systems, and affective systems are
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aesthetic, emotional and imaginative systems (Bowler 1981:221). Other classifications
point out an important distinction, such as the difference between morphogenic and
rﬁorphostatic systems, a classification which distinguishes a form-creating capability in
morphogenic systems (Buckley 1967a). Miller makes a global classification which
divides systems into conceptual systems (in which the units are terms, numbers, or
other symbols), concrete systems (which. are non-random accumulations of matter-
energy in a region of physical space-time and whose units are also concrete systems)
and abstract systems (in which the units are relationships abstracted or selected by an
observer in the light of his interests). Miller’s major interest is in living systems, which
are a subset of concrete systems (Miller 1965, 1978, 1985, 1987. See also Waddington
1977). Our interest also lies with living systems (and sociocultural systems) for we
specifically wish to exclude consideration of engineered or constructed systems, and

uncontrolled (ecological) systems.3

Living systems and sociocultural systems
‘What is a living system and what does it do?’ is the opening sentence of Chapter 1 of
Living Systems (Miller 1978:1). In a sense all 1051 pages of the book are an answer to
that question, but a simple response could be that living systems are everything that
we normally think of as being alive, from cells to complex social units. Miller’s initial
response to the question introduces structural characteristics and the unifying theme
of the book, namely that the same nineteen critical subsystems can be identified at

each of seven levels:?

Complex structures which carry out living processes I believe can be
identified at seven hierarchichal levels ... cell, organ, organism, group,
organization, society, and supranational system. My central thesis is that
systems at all these levels are open systems composed of subsystems which
process inputs, throughputs, and outputs of various forms of matter, energy,
and information. I identify nineteen critical subsystems ... whose processes
are essential for life, some of which process matter or energy, some of which
process information and some of which process all three. Together they make
up a living system ... (Miller 1978:1.)

Accumulated research findings concerning the first three levels, (cell, organ, organism)
are used convincingly by Miller to support his arguments about there being twenty

critical subsystems, and about their presence at each level. However, the notion that

%For a good overview of the systems approach to dynamic engineering systems see Karnopp
& Rosenberg 1975, and for and introduction to uncontrolled systems, see Kuhn & Beam 1982.

4Miller’s next book will postulate eight levels of living systems: cells, organs, organisms,
groups, organizations, communities, societies and supranational systems, and twenty
subsystems, as a ‘timing’ subsystem has been added since the 1978 publication which is
referenced here.
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the other levels (groups, organizations, communities, societies and supranational
systems), are comprised of the same twenty critical subsystems as cells and organs is
not widely accepted in the social sciences. Part of the resistance to accepting his
proposition stems from habitual thought modes in various disciplines being so well
entrenched that the language of a common frame of reference can appear to be
intrinsically wrong. On the other hand, the ‘higher’ types of phenomena may require
different treatment. Other writers in sympathy with the notion that any naturally-
occuring system is always part of an hierarchy of systems make different divisions (eg
Boulding 1956, Bowler 1981, Buckley 1979). Buckley, for example, views sociocultural
systems as a new stage of evolution He sees three levels of organized complexity : (1)
the biological, (2) individual psychology and (3) sociocultural complexity. This basis
for making major divisions in a hierarchy of systems is more intuitively appealing to
the social sciences. By distinguishing sociocultural systems we acknowledge the

significance of the symbolization capacity of the human mind.

Miller’s purpose is to describe analytically all concrete living systems. In this
framework the political system is an essential subsystem of society, the decider
subsystem. He also pinpoints a basis for distinguishing sociocultural systems from
living ones. He says ‘A prime tenet of my conceptual system is that emergent new
processes arise at each higher level’ (Miller 1978:749). This sentence follows a section
that mentions changes in characteristics as between levels, such as that higher animals
and humans are constantly active and often innovative in contrast to lower levels
which are mostly in&ctive, but that some qualities are also lost (in this case the ability
to change structure). An emergent characteristic of groups (and thus applying to all
higher levels also) is their ability to reorganize their internal structures. A second
quality that appears at this level is that their components are not held together by
physical forces. This change —from living systems whose components are held together
by physical forces to living systems whose cohesive force is not physical —warrants
special attention in my view although Miller points out® that other differences within
the organism level can be equally, or more, dramatic, instancing the difference between
organisms that can move around in space as opposed to those which must exist in a

fixed location.

The difference in approach is based on selection criteria. Miller’s levels are defined by
identifying systems which are composed of systems of the next level below. This

objective criterion does not necessarily make divisions the same way as would a

5Personal communication 29/1/817.

93



criterion based on the most important emergent characteristics from the point of view
of understanding social action. Significant emergents do not necessarily denote a new
level, although each level-change is accompanied by important emergent qualities. For
example, an erhergent characteristic that arises with organizations is that they are not
tied to specific components (people) whereas groups are so tied. On the other hand, an
emergent characteristic of at least equivalent importance to ‘the non-specificity of
persons in organizations as opposed to groups’ is language, which emerges within the
organisms level. Tadpoles and people are both organisms but the emergent
characteristic of gamma,—processing6 does not constitute a basis for a new level on the

level-criterion that Miller uses.

In political science we must pay special attention to culture and to symbolic meanings.
If we wish to do so in the context of an hierarchy of living systems we can do so by

postulating a progression of system types as follows:

|

| socio-

| cultural
systems

living

systems

— — —— —— —

physical
systems

FIGURE 4.4 PROGRESSION OF PHYSICAL/LIVING/SOCIOCULTURAL SYSTEMS

If we read the sketch from left to right it implies that living systems are dependent' on
physical phenomena but have unique characteristics not present in physical systems,
and that sociocultural systems are dependent on physical phenomena and on living
systems but that they have unique characteristics not present in the other broad
bands. What this is meant to imply is that in mény respects sociocultural systems are
part of the hierarchy of living systems, but exhibit a characteristic that warrants a
distinctive division, namely that attitudinal and cultural aspects (te non-physical
forces) bind the components of sociocultural phenomena into systems. For the rest of
this thesis political systems are categorised as séciocultural'systems. They are cultural
phenomena which deal primarily with attitudes and beliefs. It is attitudinal and

cultural forces which bind the components of sociocultural phenomena into systems.

6Alpha-processing is of the lock and key type, where a signal-message fits or does not fit a
response set; beta-processing. concerns wave-form signals; and gamma-processing concerns
symbolization.
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We could expand the diagram by making each band an hierarchy. In the middle band
society would appear in the hierarchy of living systems and the political system as its
decider subsystem (ie the political system is not a level of the hierarchy). In this
context the political system can be modelled with space-time co-ordinates. In the
sociocultural systems band, the political system would appear in an hierarchy which

linked individual attitudes to political culture, via group norms, myths and ideologies.

'EASTON’S MODEL IN A SYSTEMIC HIERARCHY

Easton wrote his major systems texts before living systems theory had been developed

very far. It is no wonder then that his work does not make use of living systems
theory. Those accidents of history mean, however, that Easton’s model now reads as
an association network type of system (which can be represented two-dimensionally)
rather than a fully dynamic model. When we consider Easton’s model of the political
system as a sociocultural system, in a hierarchy of such systems, which are a
development from living systems, the model acquires another dimension of
environment. The basic input - output - feedback systems model creates one kind of
environment by definition. Inputs to a system necessarily come from somewhere other
than the system itself, e from the environment. But a systems model should also
create an hierarchical environment by definition, in that any living system is subject

to metasystemic control and to subsystem autonomy drives.

By taking this approach, analysis can draw on insights from the cohesion-autonomy
dialectic which is present in all living and sociocultural systems. This dialectic is,
however, played out in an infinite number of ways: variations can be so great that it
may not be useful to compare some systems, and in those which have many
similarities it is often the differences which are of greatest practical relevance. Despite
the importance of system differences there are times when it is appropriate to focus on
underlying constancy of process, especially when things no longer make sense
according to traditional methods of analysis. Then it can be useful to go back to
universal fundamentals, such as the functions of the processes which are being

examined, and to relate a specific function to general systemic processes.

Politics is often discussed in terms of processes: democratic, parliamentary,
authoritarian and the like. These are indeed fundamental in political science.
Sometimes they are used as a base-line for comparative work. Othertimes they are
taken for granted, as, for example, in research on pressure group influence, where
parliamentary processes are taken for granted. More fundamental than these

traditional political science concerns are general systemic processes. A series of specific
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events can be examined in the light of general systemic précesses if the events are
difficult to explain by traditional categories of analysis. The sketch below shows

Easton’s model of the political system as the (2-dimensional) system under study

Metasystem: ——3 SoIiety

System: ——+—> Easton’s model

of the political system

Subsystems: ——>Demand articulation”and interest
aggregation (structures: parties,
organised interest groups, etc)
Promulgation and entorcement
— (structures: the administration,
police, etc)
Formalization
(structures: legislature,
judiciary, etc)

~

" FIGURE 4.5 EASTON'S MODEL IN A SYSTEMIC HIERARCHY.

in an hierarchy of syst:erns.7

The political system is an essential subsystem of society.
In other words, some level of political activity is necessarily present in all viable
societies. We can see this in functional terms, as Easton does, and find empirical
evidence to support the proposition that each and every society, past and present, has
a means for performing the authoritative allocation of values. Or we can see the
relationship between society and political activity in terms of Miller’s theory of living
systems, in which many aspects of political activity constitute the decider subsystem
of society. Whilst all 20 subsystems are not necessarily found at every level of living
systems, the essential ones are, and the decider subsystem is one of these. Easton’s
theoretical work was developed before living systems theory had been fully expressed.
That body of theory should be integrated with Easton’s model, for the Easton

formulation becomes more powerful when the essential nature of the political system

for society is incorporated into the model.

Since a system can partake of several hierarchies, its location in the vertical dimension
determines the outcome of the analysis. We are regarding the political system as the

subject, and we are interested in the restructuring of that system. We have specified

7Dia.gramatical]y, this hierarchy is related to the progression of physical / living /
sociocultural systems (Figure 4.4) if we tip it on its side, putting society to the left (as society
belongs in the living systems band). The political system and its functionally-defined
subsystems belong in the socio-cultural band.
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society as its metasystem and a functional relationship between the two, ie the

political system performs the authoritative allocation of values for society.

When we regard Easton’s input/output/environmental feedback model as being in the
horizontal plane and the hierarchic controt dimension as vertical, some material that is
in the nature of comment in his writing becomes endogenous to the political model.
Easton automatically excluded hierarchic dynamics when he took a minimal definition
in which a system is any collection of related variables that are of interest to the
researcher. There are advantages to being more specific. By reducing generality .we
can apply system dynamics which cannot be applied to all systems. Many of the
characteristics which apply to living systems, for example, are not relevant to
abstract, artificial, or formal systems, but are relevant in sociocultural systems.
Explicit recognition of the system/metasystem relationship, for example, gives
theoretical status within the model to one of Easton’s most important contributions to
political science. I refer to his having identified the functional relationship between
system/metasystem (political system/society) as the authoritative allocation of values
for society. Functional control is implied in his descriptions of the relationship, but,
having chosen a very weak definition of system, he was unable to give the relationship
theoretical status. In the model-structure presented here the relationship does have

theoretical status.

Another instance in which a vertical dimension improves Easton’s model of the
p‘o]itical system relates to his comments about organizations searching for latent
wants within the framework of their beliefs (Easton 1965b:96). On the two-
dimensional model this is comment only. On the three-dimensional model, subsystem
autonomy forces are clearly in evidence and thus organizational search for latent
wants become endogenous to the model. The organizational behavior is an instance of

the subsystem autonomy drive.

In conclusion, the a prior? attraction of using the systems approach for our analysis is
that it is in the contemporary scientific paradigm rather than that of the‘lgth century.
Political scientists generally are not yet confident about vexpressing their subject
matter in systems tefms, and the lack of tuition in systems approaches in Australian
political science is a serious barrier to their acquiring such confidence. The initial
specification of research issues in systems terms is the main problem. Subesquent
translation into formal logic will not be as difficult as the initial stage because other
disciplines lead the way in rigorous specification of processes which are appropriate to
systemic description, and, being systems descriptions, these are therefore able to be

transposed into political science as soon as we are ready.

97



CHAPTER FIVE

SYSTEMS PERSPECTIVES ON THE ACCORD

A systems approach in political science confronts the complexities and contradictions
of socio-political reality in ways that are not available through other political theories.
A typical inventory of currently used theories in our discipline lists liberal theories
(pluralism, elitism, public choice), public policy and administration studies, neo-
corporatist theories, as well as neo-marxist theories including instrumentalism,
structuralism, fiscal crisis of the state and Offe’s input-output and crisis management
approaches (Wu 1986). Systems theory could be included in the listing as another
category, but it is also both overarching and supportive; supportive in that the listed
theories can find cross-disciplinary insights and corroborations through systems
studies; overarching in that it can include all the other theories, although not
replacing them because the levels of generality at which they operate are different to
that of systems theory. Since systems concepts and teminology are largely unfamiliar
to them, political scientists are sceptical that theories which purport to apply to

virtually anything are of any use in analysing concrete situations.

In order to demonstrate that systems theory does have something to offer in analysis
of contemporary political events, two systems approaches to analysis of the Accord
now follow. These are broad-brush outlines, to give an insight into how the approach
proceeds. (It would take a whole team of researchers working for several years to fully
specify and operationalize systems models of the political process.) Easton’s notion of

outputs as coping mechanisms to modify future inputs is illustrated with reference to
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one aspect of the Accord (superannuation) and the other line of analysis suggests that
the Accord marks an evolutionary change in the Australian political system, a change
which can be characterised as growth by subsystemic differentiation. The observed
changes are matched by a plausible theoretical explanation, in which a metasystemic
imperative for the internal restructuring of aspects of the political system of Australia

stems from changing work/technology patterns.

Before proceeding with systemic analysis of the Accord, a few remarks about words
and viewpoints. It is worth restating that although the word ‘system’ crops up often in
political discussion, it is rarely used with systemic meanings, as in this thesis.
However, phrases like ‘the party system’ and ‘the electoral system’ are useful, and are
an acceptable use of ‘system’ if it is defined minimally as ‘interacting networks of
units’. Clearly the various political parties interact, as do the components of the
electoral system. Political parties also have a place in hierarchic systems analyses. .
Political parties can be metasystems or subsystems in different hierarchies or they can
be treated as the system under study, with varying metasystems and subsystems,
according to the focus of the study; but they fall outside the triad of levels that is used

in the present work.

Metasystem:—— society

System:

— politicél system

SN

Subsystems:—— legislative judicial administrative

FIGURE 5.1 SUBSYSTEMS OF THE POLITICAL SYSTEM.

Here the political system is the system under study and political parties are not a
subsystem. They could appear if we moved one level down the hierarchy, for then the
party system could be treated as a subsystem of the legislative system. In other
words, the exclusion of parties is an artifact of analysis which in this instance is
focussed at a level which excludes them. Systems analysis does not exlude political
parties from being studied as organizations per se, or in sectional interest mobilisation,

or in any of a number of other contexts.

Similar comments can be made with respect to industrial relations. The system of
industrial relations described by Dunlop (1959) or Walker (1970) is a ‘system’, if we
use an ‘interacting network’ definition. But, we may ask, is it a subsystem of the

political system or the economic system, and is it subject to systemic dynamics? The
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answers depend on the focus of the study. For example, part of the network of
relationships encompassed by industrial relations is relevant to wage determination,
and for that purpose an industrial relations system may be considered as a subsystem
of the economic system. When we are investigating the political allocation of values,

industrial relations can feature as a subsystem of the political system.

The question of whether a subject is an economic or a political matter has often been
raised. One response has been the development political economy, which seeks to
solve the problem of ‘which discipline?” by creating a joint discipline. A systems
approach \allows us to maintain disciplinary distinctions by providing an hierarchical
framework in which each has its place. Society is the inclusive system; the political
system and the economic system are both subsystems of society and, as such, interact
with each other, but neither is subsumed within the other. In this thesis the Accord is
viewed as a political manifestation. That is not to deny the validity of its being viewed
also as an economic document, but rather to say that it is not only a matter of
economics. It is quite proper that the Accord has been much analysed as an economic
document for we need to know the results of economic analyses. But the conceptual
categories of the discipline of economics put limits on what can be discussed.
'Economists look at the Accord as a prices and incomes policy and analyse it almost
exclusively in terms of labour markets. The practice of calling the Accord a prices and
incomes policy has increased during its currency. Having so defined it, so it is
analysed. For example, Peter Kenyon, in the first page of a recent article twice refers

> and ‘an

to the Accord as an incomes policy: ‘Incomes policies, like the Accord, ...
incomes policy like the Accord...” (Kenyon 1986). Having clearly stated the way in
which he views the ALP/ACTU Accord it is only to be expected that wider
interpretations of the document are excluded. In that, as in many other contemporary
analyses, the Accord is treated as an instrument of government economic policy,
ignoring any implications that might flow from its being a two-party agreement. The
Accord was negotiated between unions and the ALP in opposition, as a framework for
union participation in policy-making in the event of Labor winning the next Federal
election. It contains many elements that are extraneous to a governmental incomes

policy per se.

Whilst we can appreciate the value of economists’ analyses of the Accord in labour
market terms — these allow vs to know which policy prescriptions may accurately be
justified by the evidence of their effects on the labour market — political scientists
must take a broader view of the Accord. Instead of ‘labour market’ we must look to
the full range of values associated with work for which political solutions are

demanded. For ‘work’ is much more than a commodity and the Accord is more than a
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wages policy. Lifestyle and self-esteem for the worker and his/her family are

intimately linked with employment.

Political science, when it identifies political activity as actions associated with the
authoritative allocation of values, can look at the full range of values that are
associated with work requiring socially acceptable solutions, transcending the
limitations of economic analysis of the Accord. But if we do not use the authoritative
allocation of values definition then the current language of political debate does not
contain categories which accommodate the Accord as an integrated political
phenomenon. Activities associated with the Accord which do not fit an economic
perspective tend, therefore, to be reported as discrete news items. The effect is a poor
fit between social reality and the mental models of this area. The authoritative
allocation of values in work-related matters is taking place, but we cannot talk about
it properly unless the sets of relations through which it occurs are conceptualized in
more complex ways than is the norm at present. We need to be able to talk about
societal decision-making, including that which lies outside the traditional loci for
making socially-binding decisions (legislature, judiciary, and executive), and in

categories other than those of economics.

Political analysts need to look at all the values which are allocated via the Accord, not
just the money value of wages. To do so entails redefining the debate, for not only
media but also government ministers and departmental staff tend to interpret the
Accord as an incomes policy. This is to be expected so far as government personnel are
concerned because incomes policy aspects are associated with control over their
political environment whereas the union involvement in a wide range of work-related
matters represents a diminution of control. Hence the preference by persons who are
part of the authorities for a ‘secure’ interpretation, although this is not realistic. Even
on the basis of a discurisive analysis, as in Chapter 2, non-incomes-policy aspects of
the Accord are fundamental. Now we turn to some specifically systems ways of

analysing the Accord. Figure 5.2 indicates the two approaches that are examined here.

The theoretical proposition embodied in the illustration is that input overload stresses
a system and gives rise to a variety of systemic responses. We are going to look at a
cultural and a structural response by an overloaded democratic political system. The
first thing will be to establish that overload is a serious and an ongoing problem. The
upper loop indicates that democratic ideology stimulates the overproduction of
demands on the political system, which then suffers from input overload stress. An
upper-loop systemic response is to produce outputs which alter expectations in the

direction -of inputing fewer demands to the overloaded system. The lower loop

101



. / 3 -
democratic < coping mechanism to

ideology alter expectations
\l’ \L : cultural
INPUT SYSTEMIC >
OVERLOAD ———> stress ——3> RESPONSES >
N
structural
growth
expand capacity by
subsystemic
differentiation

FIGURE 5.2 RESPONSES TO POLITICAL SYSTEM OVERLOAD.

indicates that our society is growing in size and complexity. Both of these trends
increase the volume of inputs to the political system. Since it is already operafing
inefficiently through overload, a structural response is subsystemic differentiation.
This entails increased autonomy to an area of authoritative allocation of values but
decreases the volume of demands that are input to the older parts of the system, thus

permitting growth to proceed.

DEMOCRATIC DILEMMAS

Democratic governments! all feel threatened by overload. Easton’s framework
suggests that ‘reduction of demands’ is a pivotal process in reducing systemic stress
caused by input overload. Demand overload occurs when members of a society expect
political solutions to an excessive number of their wants; excessive, that is, from the
point of view of what the system can handle. It is almost commonplace nowadays to
say that in democratic systems of government the bmost characteristic problem for
system survival is overload (eg Rose & Peters 1978, Rose 1980). But it is worth’
remembering that, whilst demand overload is a common problem in Western
democracies, not all political systems have this particular problem. Eastop points out
that ‘in some systems the members may be quite unaccustomed to imposing such
demands, except perhaps in times of great crises’ (Easton 1965a:120). Nor is demand
overload the only dilemma of democracy. Another, well known since Plato’s time,
concerns education of the citizenry so as to permit intelligent use of democratic
processes. Its contemporary companion-dilemma is that the range of knowledge
required to make fully-informed decisions is often too large for individual

comprehension.

17Government’, ‘State’, and ‘Political System’ are not always co-terminous: see Easton
1981:303-322. In this instance, however, the three are co-terminous.
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Another perennial dilemma of democracy is freedom of speech versus destructive
cleavage. This has not been a great problem in Western democracies thanks to
cultural inhibitions against using free speech rights to aggravate latent social-divisions.
The effectiveness of such norms was illustrated in the short-lived Asian immigrants
furore in Australia. Professor Geoffrey Blainey was objectively correct when he
identified a stream of anti-Asian feeling in Australia (Blainey 1984); but politicians
and media were virtually unanimous in condemning him and the issue was quickly
swept back under the carpet before political cleavage intensified. In the Arab world,
on the other hand, there are lesser levéls of cultural inhibition against destabilizing the
political system and society in pursuit of a sectional viewpoint. In Egypt freedom of
speech is sometimes used to intensify cleavage for political ends as illustrated by the
case of the Egyptian soldier who killed seven Israeli tourists in September 1985. Some
members of the opposition heralded these murders as an heroic act so as to stimulate
anti-Israeli, and therefore anti-government, sentiment. In the same vein, in March
1986 the soldier’s conviction was used to incite a rebellion amongst military police
conscripts, with some prominent people saying the soldier was a national hero in the
Arab war against Israel who should be honoured not punished for his action. (Official
explanations for the riots gave a less divisive reason, saying they were in response to a

rumour that compulsory service was to be extended for a further year.)

Neither the question of citizen competence nor the cleavage intensification potential of
free speech will concern us here. The dilemma addressed by the present use of the
systems approach is that the ideology of democracy encourages a proliferation of
demands upon the political system whereas system survival requires input of demands

to be limited.

Democratic ideology’s systemic implications
Intense stress on a political system caused by demand-input overload is a modern
problem and it stems from the moral high-ground of democracy being ‘government for
the people by the people’. In pre-democratic societies few persons had a political voice.
The increase in demands began slowly. A few people who ventured a demaﬁd not
previously entertained were successful;. this encouraged others to try, which provided
an example for yet others, in a process that is characteristic of positive feedback. (A
positive feedback spiral often starts slowly and grows exponentially.) It became
prudent for representatives and would-be representatives of the people to be identified
with popular demands. Buying votes with promises of action brought matters that
were not previously handled through the political system into its ambit. The newly-

political matters become the source of further demands and the demand-growth
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process continues, accompanied by expansion of legislative work loads, size of
government bureaucracies, and the number of advisory agencies. In recent decades
inter-country comparisons of what is on the political agenda has fuelled the expansion

further. In short, overload is now endemic to democratic political systems.

Faston is aware of the above scenario as a systemic cycle. He commented on the
growth of workloads for democratic governments, saying that electioneering made the
problem worse (Easton 1965a:121). Nevertheless, in the 1960s he could still say that
cultural norms placed responsibility for the future into the mind-set of elected

representatives to temper their electioneering:

Most systems create a suitable motivational structure in occupants of
authority roles so that they feel the responsibilities of anticipating possible
future sources of discontent and for acting currently so as to avoid them.
Internalized cultural norms and, at times, pressures from competitors for the
authority roles, will induce incumbents of these roles to take present action
so as to avoid decline in support due to future contingencies (Easton
1965b:384). :

I doubt Easton would have as much confidence in cultural norms against short-term
and narrow interests today. Minorities and special interest groups have found that
democracy works for them in such proportions that, since the mid-seventies, overload

seems to be the inescapable norm of all democratic governments.

Cultural norms were and remain important in placing limits on the amount and type
of demands that are sought and promised through the political system. Western
democracies have enjoyed the luxury of being able to claim that everyone’s voice is
important precisely because cultural norms restrained the profligate exercise of
democratic rights. Easton, and many others, have compared Western democracies
with the efforts at democracy of transitional societies, pointing out that many of the
difficulties experienced by modernising societies are aggravated if they take all the
ideology of democracy at face value. The historical aspect of the evolution of
democracy has a bearing on its success. In the West, the evolution was slow, and
emerged in the context of seeking a political voice for mercantile groups. Universal
participation was a legitimating symbol more than anything else. Relatively few
additional people became involved in the political process in the early days of
democracy (these were the potential beneficiaries and their opponents). The
uneducated masses neither expected to be, nor were, much involved in political
activity. The progress to today’s situation of near-universal literacy was accompanied
by a gradual expansion of political expectations. In developing countries the slow
historical development to democracy is missing and rapid democratization results in a

large percentage of the literate population having expectations that are immediately
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on a par with those of the people of long-standing democracies. Although both
developed and developing countries suffer from demand overload, we have a large
reservoir of tradition and stability to cushion the trauma of readjustment that is
necessary now that democracy has reached its limit in this respect. Transitional

societies do not have that cushion and hence expose the democratic dilemma more
harshly.

System survival requirements in opposition
If a system is overloaded it cannot process demands effectively. It is not just a
question of finite capacity. The political system is not a telephone exchange in which
extra lines can be laid without taking much away from other users and which can have
the extra costs covered by earnings. To increase the channel capacity of the political
system takes people away from other activities, and the increased cost of the persons
and facilities places a burden on the national economy, which may not be acceptable.
In addition, it is often physically impossible to expand fast enough to accommodate
rising demands. Furthermore, the co-ordination of multiple agencies and jurisdictions
can become so time consuming as to slow to a trickle any (effective) progress towards

resolution of political demands.

In general, overloading on a fixed channel capacity (or one expanding too slowly to
keep up with increases) results in less than optimal efficiency for the existing capacity.
After maximum effective use is attained, output falls below the maximum: ie when a
system is stressed, its efficiency falls, and if stressed beyond its tolerance levels, the
stress can result in inability to operate at all. An illustratidn of this process in a
human situation can be found in the high-stress work of air traffic controllers, which
work frequently creates brain-overload. Mental processing systems, like all other
systems, cannot perform maximally if constantly overloaded. Thus the air-traffic
controllers, working at maximum levels of concentration but still unable to process
everything that they think might have some bearing on the situation, cannot sustain
maximum efficiency because there is constant overload pressure. In practice, the
potential of mental breakdown due to overload stress is minimised by having very
short work spells interspersed with rest, but even so, the effective working life of

controllers is short. Human processing capacity is limited.

The political system responds to overload in many ways, including increasing channel
capacity as per the telephone analogy. The air-traffic controller analogy suggests
increasing the intensity of usage. If we consider the work station itself as the channel

and individuals as replacement units, overload is alleviated by increasing intensity of
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channel usage, e by ‘plugging in’ a fresh processing unit every ten minutes or so. This
analogy has less transferability as a response to political system overload because
cultural norms concerning the freedom of action of legislators mean that it is regarded
as too mechanistic (although it may, sometime in the future, be feasible to consider
having some demand-processing functions serviced round the clock, with legislators
working in shifts). The point being made here is that political systems have to cope
with input overload and that the response-option of increasing the number of channels

or their capacity is severely limited.

The alternative to increasing channels is to restrict demands. In democracies the
inflow of demands is restricted by cultural means: reducing the expectations of what
can/should be done through the political system; and reinforcing generalised support
for the procedures adopted. This kind of demand regulation is the subject of the next
section. To conclude this section, it is worth noting that the problems of input
overload addressed here have (potentially) serious long-term consequences for life as
we know it. As we saw in Chapter 3, system survival is not a cut-and-dried matter
between the status quo and oblivion. Systems theory acknowledges that democracy is
not inevitable. The democratic dilemma of demand overload is that democratic
ideology encourages a proliferation of demands beyond the political system’s capacity
to process them. Traditional cultural inhibitors are losing their effectiveness. A swing
towards coercion as a means of reducing demands on the political system can perhaps
be avoided if cultural demand reduction is better understood (and better utilised,

aithough that lies outside the scope of this thesis).

THE ACCORD AS A COPING MECHANISM FOR THE AUSTRALIAN
POLITICAL SYSTEM

Let us recall briefly some important elements of the Eastonian framework. The

political system processes demands; the domain of the system has been entered when
some politically-relevant members of the society express a demand that certain of their
wants be satisfied through the political system; demand oveﬂoad causes stress, which
threatens the ability of the system to process demands into authoritative decisions,
but, since the political system is an open, self-regulating and self-transforming system,
outputs can represent not only a terminal point of the political process but also be a
means of modifying succeeding inputs of ‘support and demands; ie outputs of the
system shape the conditions to which the system is exposed (Easton 1965b: 345). Both
structural and cultural responses are available to reduce system-stress. We have
discussed how democratic ideology generates trends which can lead to critical stress
levels. Now we consider the Accord in the top loop of the diagram given earlier in the

chapter (p.102) which draws attention to the ability of a political system to use
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outputs creatively to influence future demand inputs so as to reduce their stressful

character or quantity.

The essence of cultural demand reduction is to reduce citizens’ expectations of what
can or should be achieved through the political system. Many of the cultural
mechanisms used by political systems are of a preemptive kind. Political socialization
supportive of an existing regime type is of this kind; also the common understandings
which prevail within a culture as to what are appropriate matters to be dealt with
through the political system, and voluntary restrictions on the type and number of
wants which can be satisfied through the political system. Furthermore, there is an
implicit cultural agreement to internalise conflict between democratic ideology and
actual access (the universal right of access enshrined in democratic ideology versus the
high degree of structural differentiation in specialization of actual access). We have
been conditioned to respond favourably to the word ‘democracy’. Diffuse support for a
regime type accommodates many unfulfilled specific hopes, and conflicts between
rhetoric and reality are subliminated in diffuse support for democracy. (The apathy of
the mass of people towards political participation is, viewed systemically, an example

of successful cultural legitimation of the regime.)

Times change, and diffuse support for Western democratic regimes is less strong now
than when Easton was first writing. Concern about difficulty in obtaining action, or
even access to a hearing, by persons outside the political elites is a relatively recent
phenomenon. The decade when Easton’s major works were published was the decade
when the politicization explosion began and more recent works document and explore

this development, often referred to as ‘ungovernability’.

Australians’ current expectations of what can or should be obtainable through various
channels are in part determined by our history, and are therefore unique to Australia.
They are also determined in part by democratic ethics common to all Western peoples.
The Accord has brought many issues into open debate. It contains nothing that is
totally new. All the topics which it covers were already issues of some note in some
quarters. By placing them together and encouraging open debate, the Accord changed
the public agenda. In the context of the immobilising complexities that comprise
ungovernability, the Accord can be viewed as a strategic output of the political
system. It provides a basis for redefining the terms of debate about a number of work-
related matters, and the new ‘terms’ aggregate many previously separate demands as

well as reducing expectations concerning what political system is able to deliver.
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Altering expectations

For purposes of illustrating how a systems analysis of contemporary events provides a
distinctive and insightful interpretation, let us take just one of the issues encompassed
by the Accord — that of superannuation. The analytical framework that we have
established holds that the political system is an open, adaptive, and self-regulating
system whose characteristic problem is demand overload. We therefore expect outputs
to be used creatively to reduce future demands. The Accord and Accord Mark II are
outputs of the Australian political system which include some agreements concerning
superannuation. The logic of our approach prompts the question: ‘How is the current
superannuation debate easing the overload on the political system?’ The structural
aspects of the answer to this question are dealt with in the next section. Here we are
concerned with cultural mechanisms. Hence we look to see how the debate is altering
people’s expectations. We therefore need to identify the ideational context of

superannuation.

Work-related issues have come increasingly into the political arena in Western
democracies. From small beginnings during the industrial revolution (with the passage
of laws concerning child labour), political action in work-related matters has waxed
and waned, but never ceased. At about the time Australia attained national
sovereignty in 1901, she adopted labour laws and practices that were relatively
advanced for the time. The most notable for our purposes was the arbitral approach to
" settlement of industrial disputes, as this has shaped the uniquely-Australian pattern of

responses to contemporary political problems.

Superannuation is income for old age, directly related to one’s paid employment. It is
a replacement for, or supplement to, welfare payments, and it is a political issue
because it involves the authoritative allocations of values for society. The
superannuation issue raises three areas where expectations are related to value
judgments. They are (a) expectations regarding responsibility in old age (b) notions of
justice concerning living standards at the end of a working life and (c) beliefs

concerning the proper source of life-support in retirement years.

The logical impossibility of continuing existing levels of old-age support with
forthcoming demographic distributions has been known for many years, but the
matter was not on the public .political agenda. Nor could the dynamics of party-
political debate ever bring it on to the public agenda. The trade unions put it there
(along with other issues that politicians fight shy of) by trading its inclusion for
something that politicians wanted, namely wage restraint. Through the actions of,

primarily, the ACTU, the idea that it may not be safe to rely on the government to
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look after everyone in retirement has entered the public consciousness. Since the idea

has a sound economic basis it is likely to spread till it is a majority perception.

The contemporary superannuation debate is encouraging a deflection of these
expectations towards a direct relationship to one’s work. The building unions
spearheaded claims for workforce-wide employer-funded superannuation, which claims
were granted through th‘e arbitration system in March 1987. Union debate and media
reports of the issues are causing people to think aboﬁt their chances of getting a
livable pension, (notwithstanding that much of the media reporting is speculation as
to who is going to control the funds and for what purposes), and perhaps readjusting

their demands on the political system, in the forseeable future if not immediately.

In terms of systemic survival, it is advantageous to the political system if welfare
mentality on these issues were changed to self-reliance mentality, and not only for
reasons of money supply. It is a positive development so far as the political system as
a system is concerned becauseb the value-choices involved in income-for-retirement
issues are not suited to being handled by a party political system. Competitive party
politics encourages denial of factors that say ‘we can’t keep our promises’, which is
precisely the judgement that emerges from a combination of increasing outlays on old-
age pensions + a declining workforce + increased debt repayment burdens. The
Accord has removed the contentious and party-politically insoluble demand for income
support in old age to the new work-related subsystem of the political system, to be
discussed shortly, where it can be processed as a demand for the authoritative

allocation of values for society.

The theoretical perspective taken here suggests that, in the long term, it may appear
that the current moves in superannuation mark the end of the welfare era. In saying
that, I do not mean to suggest that we shall turn full circle to where a person’s savings
" and the labour of his/her children are the main components of old age living standards
for all but the landed-wealthy. Social processes can only repeat themselves under
precise and limited specification of what is at issue. In general, precise outcomes
cannot be predicted because of the contingent nature of social progress, and, for the
same reason the past is never repeated exactly. Provision of income-support in old age
is not an integral part of the political function. Historically and comparatively it is
not the norm. All industrialised democracies have taken the welfare road to some
degree or other and they might also all move away from it. But not necessarily. For
the fundamental issue is one of political system overload and the overload problem can
be solved in other ways. It happens that in Australia employer-funded superannuation,

operated through the market, is proving to be a socially-acceptable way to relieve
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some stresses on the political system. Other countries may find other socially-
acceptable solutions to reduce overload on the political system. What is common to
democracies is the need to deal with overload. Political solutions are phenotypes --

they need not look alike to achieve the same purpose.

Neither corporatism nor liberal theories of politics would draw the conclusion that the
current superannuation debate marks the beginning-of-the-end of the welfare era in
Australia. Proponents of these theories may comment on observed trends as they
develop slowly over time whereas the systems approach to politics has a logic which
allows us to make early selection of important trends. In the present case we can say
that the superannuation debate has resulted in public consciousness admitting the idea
that the state cannot provide for everyone’s old age. This idea is readily connected to
a diminution of demands on the political system. Therefore, because we have identified
political system overload as a central problem for democracies, we can predict that
this trend, however small at présent, is significant because it contributes a
systemically-viable option for reduction of overload. Only with the hindsight of the
future will be known if the prediction was correct, but irrespsective of what actually
happens, it is better to have a theoretical proposition to monitor than 'not. When
-particular events are consistent with systemic responses to a known problem, we have
a good basis for selecting those events out of the myriad of ongoing political activity
for attention. In short, systems approaches can release politica.l science from an over-

dependence on projecting the past.

That is all I want to say about superannuation. To substantiate the argument further
requires empirical research, perhaps Q-methodology studies of attitudes towards
pensions, superannuation, and welfare issues generally, followed by survey research to
establish the relative preponderance of each attitude set, and development of
theoretical models concerning attitude linkages. These tasks are outside the scope of

the present undertaking.

The balance of this chapter is addressed to the proposition that the Australian
political system is differentiating to a fourth subsystem, one concerned with work-

related matters.

SUBSYSTEMIC DIFFERENTIATIATION OF THE AUSTRALIAN
POLITICAL SYSTEM

There are two aspects to the proposition that structural change by subsystemic

differentiation is taking place in the Australian political system. One deals with
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societal growth and whether it is developmental or just an increase in size. The other
aspect concerns the reasons for political system differentiation to take place with
respect to work-related matters. But first some definitional comments, as systems

terminology is generally unfamiliar in political science.

Firstly we note that the Accord can be viewed as part of the political system, in which
case it is not a demand on the system. To say that the the Accord is not a demand on
the political system implies that it is not an input, which may seem counterintuitive.
The contrary statement - that the Accord is a demand on the political system - would
probably pass without comment. It is true that the Accord generates demands that
the government do certain things in response to the various provisions of the Accord.
To appreciate the difference between viewing the Accord as a demand on the system
and being a part of it, we must bear in mind the specific Eastonian meanings attached
to the word ‘demand’ and the phrase ‘political system’, a specificity which is not mere
play with words but is related to the theoretical constructs of a systems analysis.
Demands are ‘wants’ that enter the political system on being expressed by politically
relevant persons.2 Combination and reduction of demands, characteristic processes of
the political system, took place in various ALP/union meetings and continue to do so.
The forum for combination and amalgamation of wants into work-related demands is,
broadly speaking, the ACTU. The decision-making authority for transforming such
demands into authoritative decisions is informal, comprising negotiations between the
government and the ACTU. Thus these Accord-activity loci are part of the political

system, not demands on it.

Next, we should remember that the political system is the set of relations through
which the authoritative allocation of values for society is carried out. This is a more
abstract expression of political activity than necessary to encompass modern
governments but its advantage is that it focusses attention on the universality of some
kind of political function in societies. In accepting that focus we are reminded that the
institutional forms we are familiar with are not inevitable. In the limiting case, the
authoritative allocation of values occurs by the word of a chieftain. Western
democracies are at the other end of the spectrum in terms of complexity, but
nevertheless the function of the political systems for sbcietieé remains the same
throughout the range of political system types. The approach thus opens the way to
‘see that what we are used to is not inevitable and that further development of the

political system can occur.

21t is an empirical matter that the politically relevant articulators of workers’ wants are the
unions. Their parliamentary representatives can also perform this function, but the unions are
the more responsive and accessible channel of the two for work-related matters.
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The final definitional point concerns system-hierarchy identification. The precise
nature of a study determines the delineation of subsystems. In the previous section
where we were concerned with the Accord as a cultural coping mechanism of the
political system, an output to reduce future demands on the system, we used
functional definitions to name the subsystems of the political system. These are
perhaps the only kind one can use with sociocultural systems.3 Functionally-identified
subsystems do not have the familiar institutional components of the political system.
Some components have a political role in only one functional subsystem. Trade unions,
for example, are involved in the interest aggregation subsystem of the political system.
Other institutions appear in several subsystems. Political parties, for example, have a
role in three functional subsystefns of the political system: they are a vehicle for
interest aggregation; they are involved in the formalization of legislation when the
party whip is exercised; and party identification is a strong force in generation of
support. The choice between alternative ways of identifying the subsystems of the
political system rests upon their usefulness. The two descriptions of subsystems of the
political system that are used in this thesis are the functionally-defined division just
referred to (and used in Figure 4.5, p.96) and the traditional tripartite division of

legislature, executive, and judiciary.

Growth, overload, and differentiation
The Accord is now examined as evidence of self-transformation of aspects of the
political system, suggestihg that the internal restructuring improves the channel
capacity of the Australian political system by subsystemic differentiation. The basic
proposition of this part of the analysis (the lower loop in Figﬁre 5.2, p.102) is that as
societies grow larger they also become more complex and their subsystems undergo
periodic restructuring. This is analogous to the biological concept of development =
growth + differentiation. We previously identified political system overload as a
profound problem for contemporary democracies. The uppef loop drew attention to
the role of democratic ideology in both creating the overload and relieving it by
outputs which serve to alter expectations. Now, in focussing on the lower loop, we are
saying that growth. plays a similar dual role. Societal growth increases the input
overload of the political system from growth in population numbers, in types of
demands placed on the system, and in complexity of the demands. But a
developmental growth process can produce a structural response to enable more

demands to be processed, namely subsystemic differentiation.

$The question of how to identify the subsystems of the political system for various purposes
has not been resolved in this thesis. The comments made should be regarded as initial
suggestions, inviting debate.
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Subsystemic differentiation is qualitatively different from simply adding more
channels. At a superficial level, more channels increase access and so reduce stress by
reducing the frustrations generated by people’s inability to gain‘access. However, when
“dealing with complex adaptive systems (eg the political system), increasing access can
aggravate overload problems. The creation of more capacity at the boundaries of the
system can be counterproductive if it is not matched by internal capabilities. In
Miller’s wide-ranging report on researches on response to overload, the characteristic
initial response pattern in systems of all kinds was increased performance to match
increased input, followed by the appearance of coping mechanisms such as omission
(not taking any notice of incoming signals), accepting a higher level of errors, and
queuing of incoming data (Miller 1978:121-195). Each of these had some ability to
protect the system from breakdown from overload, but limited to relatively narrow
tolerance levels. The only effective response to serious overload is ‘chunking’, which
involves transmitting meaningful information in organized ‘chunks’ of symbols rather
than symbol by symbol. This is equivalent to creating nodes in a network which then
act subsystemically with respect to the system as a whole. Now we turn to the

reasons for thinking that the current round of subsystemic differentiation is in the area

of work-related matters.

A work-related subsystem of the political system
.Employment/technology relations are socially divisive if left unchecked. It is claimed
that these ‘destructive social changes’ prompted metasystemic imperatives from
society to the political system to change the authoritative allocation of values with
respect to work-related matters. The contemporary drift in employment/technology
relations is towards computerised technologies because they are more cost-effective
than labour-intensive ones. Employing fewer people and more technology is frequently
the most profitable way for a business to adapt to changing circumstances. The
argument in favour of increasing the technology component is that if the nation
becomes more efficient, then the gains from trade are greater, so there is more to share
around. But the argument is only valid if the productivity gains are (a) retained in the
country and (b) shared equitably. Concerning part (a), transfer pricing can take the
gains of improved productivity out of the country. Concerning part (b), if increased
efficiency means employing fewer people, then the efficiency gains are not shared
equitably if Australians get the job-losses and foreign multinationals get the benefits.
Even with wholly-national companies, the persons made redundant by the technology-
induced efficiency gain are unlikely to receive a share of those gains equivalent to their

loss of employment.
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The employment/technology tradeoff can be socially divisive if left unchecked and
evidence is starting to emerge to that effect. Talk of class conflict is re-entering
academic debate in contexts that are not Marxist analyses, according to a research
officer from the Federal Republic of Germany who notes, with surprise, that since
1984 ideological argument between workers and bosses has reappeared after many
years of co-operation towards increased productivity.* A British professor found that
managerial attitudes now divide workers according to a core + periphery division
which has a different flavour to the segmented labour market concept.5 Core
employees are those workers who are difficult to replace or interchange and includes
some, but by no means all, white collar workers. They have good career prospects, and
are given a say in many matters related to their work environment. The peripheral
labour force may include both white and blue collar workers and refers to those
workers who are thought of in market terms -- their labour is a commodity -- to be
purchased when needed, for the lowest price available. This peripheral labour force is
increased or decreased in accordance with output requirements dictated by the market.
In Australia most managements do not think of their workforce in this way, but the
philosophy can readily be imported. There is a powerful managerial logic to
restructure in the direction of a small core of essential workers who are secure, well
paid, well treated and loyal (the equivalent of the boss’s family in smaller businesses)
and applying maximum-return criteria to all other employees. A labour market
philosophy of this kind is a disastrous prospect for a majority of the population, given
that many currently employed persons are in the equivalent of the peripheral category,
and that fewer and fewer people would be needed as core employees in workplaces that

are increasing their technological sopistication.

Metasystemic imperatives

It was stated previously that system function describes the relationship between a
system and its metasystem and that the functional definition of the political system is
the authoritative allocation of values for society. The question of what values are
involved in the rhetasystemic requirement for internal restructuring has been raised
and found to be the protodemand to avoid a new-style work-related class division. A
major challenge to contemporary political systems is to avert this socially destructive
form of class conflict. The social imperative is that distribution of work and related
matters be allocated in a socially fair way, 7e it is a metasystemic imperative from

society to the political system.

4Dr Ulrich Borsdorf, of the West German Association of Trade Unions (Deutscher
Gewerkschaftsbund - DGB) ANU seminar 22/7/86.

SProf. William Brown of Cambridge University, ANU seminar, 24/10/84.
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It is not conducive to the well-being of society that work-related matters be left to
narrow interest groups in an era of high capital costs, high technology, and low labour
requirements. Management-labour collective bargaining can be against the interests of
society. If we acﬁept society as a systemic entity then we can impute adaptive
behavior directed towards system survival. If technology/unemployment matters are
moving in socially destructive directions, then a systemic response is to be expected.
Given that sociocultural systems operate largely through non-physical means, it is
reasonable to speculate that society engages in a bit of ‘socio-selection’, favouring
activities whose philosophies are conducive to social cohesion. Many work-related
decisions need to be in the sphere of ‘authoritative allocation of values for society’ so
that we, as a soceity, can deal with technology/work issues fairly. The Accord can be

seen as a response to this need.

The time frame
To make a case for an evolutionary development of the Australian political system we
need a long time-frame to give the required sense of balance, for day-to-day doings are
imperceptible in decades and month-to-month changes are imperceptible in centuries.
Societal differentiétion is best seen in terms of a few centuries, so we dip into the past,
further back even than the origins of this nation, to our cultural heritage elsewhere.
When Australia ceased being a collection of British colonies and became a sovereign
nation in 1901, it continued the Westminster form of government, comprising a
legislature, a judiciary and an executive arm of government. Our cultural heritage,
therefore, can be traced in British, European and American history. Political coercion
is not excluded from this history but the moral high ground of Western democracies is
that consent is the basis of state action. As Key puts it, relations between the views
of the citizenry and the acts of its rulers altered radically with the advent of
democracy. Previously rulers had found ‘legitimacy for their authority in various
sources - from divine right on down - but rarely did they place much store on the
consent of the governed. The citizen’s duty was to obey’ (Key 1961:4). Democratic
ideology changed that, introducing the idea that a legislature consisting of elected

representatives of the people be the core decision-making unit for society.

Further changes have taken place in sociopolitical relations and our perceptions of
them. In classical descriptions of the function of government, judicial interpretation
resolves any ambiguities in legislation, which has been enacted by the people’s
representatives and the role of the executive arm of government is simply to
implement the legislation. Nowadays it is quite apparent that policy is not made just

through the legislature. The judiciary has long been recognised as one source of
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national policy,6 and also that the administration makes policy, although its right to

“do so is still disputed.

The Accord as a focus for the authoritative allocation of values is not easily reconciled
with traditional ideas of where such decisions should be made. Accord outputs are
neither legislation nor the administrative rulings of a government department, and yet
they are effective, socially-binding decisions. The theoretical framework that we are

using suggests that a fourth subsystem may be emerging, concerned with the

authoritative allocation of work-related matters.

The fourth subsystem
In Figure 5.3 below, the political system is shown as a subsystem of society, along
with other subsystems. The designation and number of subsystems of society can vary
according to the specific research purpose. Those shown below are essential
subsystems of society in that all viable societies contain aspects that deal with

economic, political, religious and educational matters.

Metasystem:m—t— society

System:  —t—religious I - :Subsystem§ of
: —_— econormic —t— society
N political . —t
— educational  ............ n ot

Subsystems —{3 legislative

of the — judicial
political S administrative
system: —y e x

FIGURE 5.3 FOUR SUBSYSTEMS OF THE POLITICAL SYSTEM.

Some may argue that there are other essential subsystems, such as perhaps a military
subsystem, whilst others may say that not all of the above are essential. Marxists, for
example, may deny the need for religious activity within a society and consider

political activity to be a controlled subset of the economic system. Such argument,

6Although many members of the judiciary are still reluctant to accept that aspect of the
judicial role in society, according to Kirby (Kirby 1983).

116




however, lies outside the scope of the present work. That there is a political system
and that it is an essential component of all societies is a basic premise of the thesis,
taken from the work of Easton. The other subsystems were introduced to indicate

what might be placed at an equivalent level for this type of analysis of society.

At the next level down, subsystems of the political system, the traditional units are
shown, plus one labelled ‘z’, which represents the recently-emerged subsystem
associated with the Accord. We cannot claim that any of these are essential
subsystems. We know enough about other societies to say that no single pattern of
subsystemic division is common to all, and indeed small-scale societies can persist
without any differentiation in their locus of authoritative allocation of values. Within
subsets of political systems, however, there is much structural similarity and common
perceptions as to the existence (and rightness) of the three arms of government is a
major factor in the cultural affiliation of nations. Drawing on mainstream traditions of
political studies, we can say that the political system has ‘legislative’, ‘judicial’, and
‘executive’ subsystems. The claim now being made is that the Accord, in association
with the arbitration system, is the core of a new subsystem of the Australian political

system, and that it has emerged to deal with work-related matters in socially-

‘acceptable ways.

The claim that a fourth subsystem of the Australian political system is emerging is,
primarily, the product of the conceptual framework used. Overload produces systemic
réponses, which can include self-transformation of the political system. The current
undertaking sought only to fit the Accord to this systemic cycle conceptually.
Empirical evidence to support the claim can be found at the descriptive level as events
unfold, and could also be sought according to system-identification criteria if time and
resources were available for the task (eg identifying subsystem boundaries by mapping
rates of information flow onto a model of the political system: changes in the rates of
information flow are indications of a boundary). Even without detailed research, the

plausibility of the general propositions can be assessed.

The political systems of Western democracies are under pressure, as evidenced by their
inability to satisfactorily process the volume of demands directed at them. The
ungovernability notions discussed earlier can be translated into systems language as
being descriptions of systems which have been unable to find systemically viable
modes of adaptation. (Without differentiation there is no development, society is
stagnant.) Systemic thinking therefore leads us to expect subsystemic differentiation.
The common factor of changing work-technology relations leads us to expect that such

differentiation may well be in work-related allocations of values. The Australian
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situation supports this theoretical expectation. Why it should have occurred here

before elsewhere can be plausibly explained by our long involvement with arbitration

in industrial matters.

The Accord is acting in a subsystemic way. Rather than adding yet another batch of
demands on the legislature, judiciary, and administration, it is easing pressures. It
does not overload the traditional channels of the political system because it is itself a
vehicle for preprocessing demands and producing authoritative allocations of values.
Its outputs are, generally speaking, effective socially-binding decisions. Most of the
people obey most of them most of the time. What makes it different from many other
socially-binding decisions is that its percieved source of legitimacy is not legislation.
We are accustomed to thinking that all authoritative allocations of values derive their
legitimacy either from an act of parliament, even if authority for decisionmaking has
been delegated to other bodies, or from a legal ruling (see the literature on judge-made
law, as referenced in Gambitta, May & Foster 1981). Whilst there are multitudinous
semi-government organizations whose claims to an authoritative role in society
through delegated legislation are difficult to identify, the Accord is clearly in a
different situation. It is highly visible and its legitimacy rests on the oldest and most
fundemantal of all grounds for legitimacy: it is accepted by most of the people most of

the time.

The Accord has been in operation for four years, which is not a sufficient time to say
that it has definitely established new patterns for the allocation of values concerning
work-related matters in this country, but four years is reasonable time upon which to
suggest that such patterns may become firmly established. And it is the re-patterning

of authoritative allocation of values that is the innovative aspect of the Accord.”

Conclusion

Two systems-based lines of analysis of the Accord have been undertaken in this
chapter. In the first, (which can be derived from Easton’s model without its being
incorporated in the living systems tradition), the Accord was viewed as an associated

output of the political system, designed to achieve cultural modification so that future

7Substamt:ively, it does not cover anything that can be described as a new area of policy, nor
does it create new areas of bureaucracy. With the exception of the Economic Planning Advisory
Council and its advisory council, the Advisory Committee on Prices and Incomes, most changes
to formal organizations during the lifetime of the Accord are in the nature of revamping (eg the
Australian Manufacturing Council) or rationalization of existing advisory and consultative

bodies (as with the five to be combined in the Australian Council for Employment and
Training).
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rounds of inputs to the political system would be reduced. This is a cultural systemic
response to input overload. The second systems analysis of the Accord deal with a
structural response to input overload and was based on the general dynamic of
growth, namely that living systems (society, in this case) can and do grow both in size
and complexity. The theoretical postulate is that development encompasses growth
plus differentiation. The analytic issues are (i) to show cause for the claim that a
differentiation is taking place now and (it) find plausible explanations for why the
differentiation should be in the nominated part of the system. With respect to (1),
input overload was given as a causal explanation for the political system to be in need
of differentiation. It was claimed that democratic ideology is intrinsically prone to
cause such overload, that demands input to the political system have grown
exponentially, and that the ‘chunking’ of subsystemic differentiation is the only
effective long-term solution to handling the increase. With respect to (i1), the
differentiation of the Australian political system took the particular route outlined
here because changing employment/technology relations make work-related matters a
particularly sensitive area (for most developed nations) and the Australian history of
conciliation and arbitration of industrial disputes prepared the way for differentiation
to take place with respect to work-related aspects of the authoritative allocation of

values in this country.
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CHAPTER SIX

THEORETICAL FOUNDATIONS
OF THE ATTITUDE STUDY

The next four chapters deal with an empirical investigation of attitudes to the Accord.
Through the research, I sought to establish a comprehensive range of attitudes to the
Accord and to evaluate a program designed to bring about attitude change. This
chapter outlines major contemporary approaches to the study of attitudes and
political attitudes in particular. Chapter 7 looks at the problems and objectives of
attitude measurement and introduces to Australian political science the Q-
methodology of psychologist William Stephenson, as adapted for use in political
science by Steven R Brown. Chapter 8 describes the procedures used in data collection

and computer analysis. The results are presented in Chapter 9.

THE NATURE OF ATTITUDES

The enormous literature on attitudes emanating from psychological research,
sociology, organization theory, political studies, and the practical concerns of
marketing organizations is based on comparatively few core concepts which can,
therefore, be summarised in a chapter. The USA was the center of a massive research
effort on attitudes in the 1950s and 1960s. For confidence in ‘The American Way’ was
at its height in the 1950s, eliciting a great surge of developments in the social sciences,
which were seen as an essential component of maintaining and advancing the

hegemony of the American way. Emphasis on freedom in action and speech, combined
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with confidence in the rationality of citizens, put the study of attitudes into the
limelight. Persuasion was seen as the essential engine of social development. Hence,
almost everything imaginable to do with attitudes - their formation, change, stability,
sources, effects and functions - was the subject of academic investigation (for
summaries of this research see McGuire 1969, Suedfeld 1971, Oskamp 1977). Sensible
and useful themes were clarified in time, with the most widely accepted perspective
being that emanating from the Yale Communication & Attitude Change Program.
More recently, the ‘stated intentions’ approach of Fishbein & Azjen has some practical
advantages for public opinion research and marketing, while the social judgment-
involvement model of Sherif has advantages for complex attitudinal investigation. The
main features of each of these three approaches are given below. But first, a few

paragraphs concerning the meaning of attitude.

The word ‘attitude’, in common with many terms that have both academic and
popular uses, needs deﬁnition in the light of specific research settings. A good deal of
this chapter is addressed to that task, but it is convenient first to dispose of the
distinction between attitude as ‘physical stance’ and as used in psychology. The
Oxford English Dictionary (OED) definition of attitude gives first place to physical,
not psychological phenomena, and says the word was originally a technical term of the
Arts of Design, dating from the 1660s in English. ‘The statue shows Hercules in a
contemplative attitude’ illustrates the physical meaning. ‘Attitude of mind’ entered
the language in 1862 with the work of Herbert Spencer (OED 1933 V1:553), and
additional psychological uses were introduced this century (OED Supplement
1972:148). There is no likelihood of confusion between the psychological and physical

meanings in the present context, but the several psychological meanings can overlap.

In psychology, ‘attitude’ has two distinct meanings (with further variations); in one it
refers to preparedness, as in ‘attitude sets’ which predispose a person to act in
particular ways; the other is evaluation or affect attached to beliefs. This thesis uses‘
the second, according to which attitude refers to an evaluative dimension, but, since
the psychological meanings can be confusing, a brief discussion of those we are not

using will help to make the distinction clear.

When first introduced as a psychological meaning by Herbert Spencer ‘attitude’ meant
preparedness to act. In an oft-quoted passage Spencer said ‘much depends on the
attitude of mind we preserve while listening to, or taking part, in the controversy’
(Spencer 1862, quoted by Allport 1935:4). The same slant is used in a clinical setting.
L. Lange used the concept of attitude as preparedness in 1888 when he found that a

subject who had been told what was going to happen, and so was consciously prepared
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to press a telegraph key upon receiving a signal, did so more quickly than did one
whose attention was directed at the signal itself. Subsequently it has been established
that in nearly all psychological experiments the subject reacts more quickly if
attention has been focussed on reaction expectations. This predisposition is now called

task-attitude to distinguish it from evaluative attitudes.

Allied to the above is the notion of attitude as a disposition which determines the
course of consciousness. ‘An attitude is a mental or neural state of readiness,
organized through experience, exerting a directive or dynamic influence upon the
individual’s response to all objects and situations with which it is related’, according
to Allport (1935). This approach received wide currency by being associated with
John Dewey, the American philosopher and educator, and a highly influential
American thinker in his time (1859-1952). For Dewey, habit, disposition, and attitude
referred to the same phenomenon (eg Dewey 1910:13, 57, 162). Dewey’s view of
attitudes was perhaps transitional, between task attitude and the more prevalent
contemporary use of ‘attitude’ in the psychological literature as an evaluative

component attached to, or associated with, beliefs or opinions.

In recent years the evaluative aspect of attitudes has received prominence. This is due,
in large measure, to the impact of evidence generated by Osgood’s semantic
differential (Osgood, Suci & Tannenbaum 1957). When this method is used to study
concepts it appears that people’s judgments are heavily weighted by the evaluative
dimension. This finding has provéd to be robust in other studies during the
intervening years. In the contemporary view, then, the central characteristic of

attitudes is a positive--negative polarity.

A person’s attitude consists of (a) the beliefs that he/she holds regarding the topic
(beliefs are an integral part of a person’s self-image and may be held without factual
evidence), (b) cognitions, the factual data that the person has on the topic, and (c)
affect, which is positive/negative, supportive/disapproving, e evaluative feeling.1 As a
simple illustration of ‘the the components of attitude, consider person A who believes
that anyone who is a Labor politician is a communist sympathiser. Person A would
have to know that person B is a Labor politician for that belief to be relevant. And
the strength and direction of A’s feelings towards communism (affect) would tell us

A’s attitude towards B. We shall use this illustration again shortly.

1Some authors also include behavior as an element of attitudes, but that just makes the
concept even less precise.
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MAJOR CONTEMPORARY APPROACHES TO ATTITUDES

The Yale View
In the Yale view attitudes are functional, resilient and internally consistent. The
attitude theory emanating from the group of academics associated with the Yale
Communication & Attitude Cha.nge Program (and subsequently the Center of the
same name) revolves around the notion of cognitive consistency. Prominent names
associated with the research program at Yale have been those of M.J. Rosenberg, C.I.
Hovland, WJ McGuire, R.P. Abelson, J.W. Brehm, and I.L. Janis. Balance theory,
cognitive and affective consistency, belief congruence, cognitive dissonance theory, and
the need for affective-cognitive inconsistency before attitude change can occur are
amongst the key ideas used by the group. A major focus of the Program’s research has

been persuasive communication, which developed interactively with the consistency

view of attitudes.

Attitudes are functional for the individual in several ways. They serve as a coping
mechanism for the individual; they provide a cognitive structure which facilitates the
processing of information; they help to fit an individual into his/her group; and they
assist in maintaining self-esteem. An existing attitude set which fulfils a functional
role is resilient: inconsistent information is absorbed only if it can be interpreted in a
way that makes it consistent with the stable attitude. Attitudinal systems need to be
internally consistent. When a state of inconsistency becomes apparent to an
individual, whether from new information or a reappraisal of currently held beliefs,

some change will occur in the attitude structure to restore a stable state.

The point which is of particular interest, given our investigation of an attitude change
program, is that attitudes are relatively stable. Attitude change tends to require a
realignment of all the beliefs in the attitude set, which implies a period of
malintegration amongst beliefs - cognitive dissonanace. As this is a source of stress, it
is difficult to change attitudes once they have taken on the structural characteristics
which distinguish them from opinions, a distinction which is elaborated later in the
chapter. To bring about attitude change requires something more than an encounter
with new information: either a drive or an incentive for change is required. An
example of an incentive for change could be that the person wishes to become a
member of a particular social group whose members hold a different attitude on a
topic. A drive motive for attitude changé is the resolution of cognitive dissonance.

Disturbances to an existing attitude structure may create dissonant:e,2 particularly if

2Logical inconsistencies and dissonant information can be tolerated if the relevant issues are
compartmentalized in the mind and events do not force them together.
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the disturbances are ego-involving. We can use the illustration begun on the previous
page to demonstrate cognitive dissonance. Person A thinks Labor politicians are
communist sympathisers and is negatively disposed towards communism. One of A’s
offspring falls in love with B. They marry, and are happy together. Then B becomes a
Labor politician, to the surprise of A, who had filtered out B’s Labor leanings. This
selective attention had risen because B’s Labor sympathies were inconsistent with A’s
favourable attitude towards B, based on the happy marriage. But when B becomes a
Labor politician, the facts become more difficult to ignore. If compartmentalization ‘
breaks down, A is in a state of cognitive dissonance, which psychologically-
uncomfortable state can prompt attitude change. The dissonance can be resolved by
(1) changing A’s belief that all Labor politicians are communist sympathisers; (2)
changing A’s attitude towards communism; (3) changing B’s activities to be no longer
associated with Labor politics; (4) breaking up the marriage; or (5) deciding that A’s
offspring, (B’s spouse), deserves no better anyway and breaking off relations with the
family. To an outside observer it may seem that the obvious thing to do it for A to
change his/her attitude towards communism or belief about the necessary connection
between Labor politicians and communist sympathies (options 1 and 2). But this is
not a necessary outcome. Attitudes are strangely powerful and irrational phenomena
and logical solutions are not always taken. Resistance to change seems to be the norm.
Once attitudes have been formed, as an integrated set of cognitions, beliefs and

evaluations, they are very resistant to change.

Change through learning

This is less a question of change and more a question of creating an attitude by
expanding the range of an individual’s comprehension. By learning, acquiring new
information, it is possible to create attitudes which fit in with the existing attitude
set. Sometimes attitude change appears to have occurred when a different opinion on a
topic is expréssed before and after a learning experience, thus contradicting the
resistance-to-change principle by the apparently easy change of attitudes through
learning. The inconsistency is explained if we think in terms of depth-of-internalization
between attitudes and opinions. The first opinion may have been an ephemeral or
contingent opinion and thus easily discarded whereas the second, the post-learning
opinion, is an expression of a newly-established attitude. The general point. remains
that to bring about attitude change is a very difficult and unpredictable thing to do
when dealing with established attitudes.

The Yale approach to communication and persuasion is schematically illustrated as

follows:
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FIGURE 6.1 THE YALE APPROACH TO COMMUNICATION & PERSUASION
(source: Hovland & Janis 1959 page 4 and text).

The above sketch summarises, in the two left columns, the relationships that the Yale
researchers postulate between source factors and internal mediating processes.
Attention to communication may be affected by perception as to the expertise,
trustworthiness, likability, status, race, and religion of the person who is the source of
the communication. Similarly, the second mediating process which they postulate -
cbmprehension - can be affected by the order in which arguments are presented, how
the stimulus statements are worded, the type of appeal, and whether an implicit or
~explicit conélusion is incorporated in the stimulus message. Even if a persuasive
message is heard and comprehended it may not be accepted. Audience factors come
into play, 1e personality and historical aspects concerning the listener, which are not
wiﬁhin the reach of persuasive communication. ‘Attitude change’ encompasses four

categories of effects: opinion change, perception change, affect change and action

change.®

Another aspect of the Yale view stems from the group’s research into cognitive
structure, particularly the work of Rosenberg and Abelson (eg Rosenberg 1956,
Abelson & Rosenberg 1958, Rosenberg & Abelson 1960). They suggest that resolution

®Each of these source factors has been researched as an independent variable in attitude-
change studies by the Yale group, and the three internal mediating processes were isolated
experimentally with respect to source, message and audience factors but were not isolated with
respect to observable communication effect.
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of inconsistency follows the path of least resistance, and propose eight rules of
psycho—logic4 that are followed in cognitive operations. Although this hypothesis is
less widely used than other Yale-initiated attitude theories, it is particularly useful in
understanding the difference between rational learning and attitude formation.
Rationality applies only to those aspects of cognitive structure which are not based on
evaluation or affective response. When new information does invoke an affective
response, it will be processed according to the rules of psycho-logic, not scientific logic
and cognitive algebra (Abelson & Rosenberg 1958, Abelson, McGuire & Rosenberg
1968, Colby 1968: the field continues to be developed, see for example Anderson 1981).
The major ideas concerning attitudes which have flowed from the Yale
Communication and Attitude Change Program, outlined above, set the general
~ parameters of contemporary thought regarding attitudes in psychology and related

disciplines. We now turn to a more limited approach which is effective in some

circumstnaces.

Fishbein & Ajzen’s model
Sometimes it is hard to be specific about attitudes because they incorporate
subconscious elements. It is this inaccessibility that has led some psychologists to
downgrade the study of attitudes. Fishbein & Ajzen started a new round of debate
concerning attitudes with their book Belief, Attitude, Intention, and Behavior
(Fishbein & Ajzen 1975). Their central proposition is that beliefs are explicit and
measurable and so is behavior, whereas attitudes are not. Therefore they advocate
that attitudes should be relegated to the position of an intervening (unmeasurable)
variable and that research work shoﬁld focus on beliefs, behaviors and stated behavior
intentions. They offer a conceptual framework as shown in Figure 6.2 in which

attitude is viewed as a general predisposition  that does not predispose the

4‘Psycho—logic’ is the phrase coined by Abelson and Rosenberg to describe the way in which
people’s beliefs are based on ideas and concepts which seem to ‘go together’ comfortably from
their subjective viewpoints rather than being derived by strict deductive logic.
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FIGURE 6.2. FISHBEIN & AJZEN'S VIEW OF THE ROLE OF ATTITUDES
(Source: Fishbein & Ajzen 1975:15).

person to perform any specific behavior. Rather, it leads to a set of intentions that
indicate a certain amount of affect toward the object in question, and in turn the
intentions influence specific behavior. To support their contention that attitude should
be relegated to an unmeasurable intervening variable they say ‘most investigators
would probably agree that attitude can be described as a learned predisposition to
respond in a consistently favourable or unfavourable manner with respect to a given
object. Consensus on this description of attitude, however, does not eliminate the
existing disagreements among attitude researchers. It merely serves to obscure the
disagreements by providing a description with multiple interpretations’ (Fishbein &
Ajzen 1975:6). These authors hold that knowing a person’s attitude towards
something does not enable us to predict his/her behavior towards that object. If we
want to know what someone is going to do we need to know what they intend to do,
and that will be a function of their beliefs. Thus the authors wish to use attitude as a

description of a learned predisposition, but not use it as a working tool for prediction.

The approach of Fishbein and Ajzen has produced good results, and marketing
research and opinion polling have been changed for the better by their expositions. It

would seem to be the case that people’s responses are more consistent if they are asked
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a direct question as to what they intend to do with respect to z or y than if they are
asked for their opinion concerning z or y. It appears that when a person is asked for
his/her opinion, there is too much room for personal contextualisation of the
question. On the other hand, high reliability of responses has been reported for direct
questioning of intentions, such as ‘Will you do .. z .. tomorrow if .. y .. happens?’ The
high reliability of responses indicates that most people know what they intend to do,
and answer questions honestly. Therefore, whenever a forthcoming behavior will tell
us what we want to know, it is preferable to ask a direct question concerning intention
with respect to specific acts rather than ask for opinions or attitudes, or seek to infer

them from indirect questions.

In political science, the subject matter of opinion polls often falls into this category,
where a direct statement of intention can be asked, but the approach is limited in its
value to our discipline, because of the prerequisite that a suitable behavioral-intention
question must be formulated with respect to the subject matter of interest. Often the
most pertinent questions in political science are not amenable to such treatment. If
we want to know what democracy means-to people, what are we to ask? Any question
that links democratic ideology to a specific forthcoming action necessarily defines the
context within which to answer. It is precisely such limitation that we wish to avoid.
But it is just such limitation which permits the Fishbein & Ajzen approach to give
reliable predictions. In the process of improving the fit between responses and
subsequent actions, it cuts out much that is of interest in the political sphere. The
high-reliability predictions that can be obtained from applying the Fishbein & Ajzen

approach are available only in relation to a specific action which will or will not take

place.

In political science we seek, inter alia, to understand the political culture of the nation
and the attitudes of the citizenry. ‘Behavioral Intentions’ is too limiting a concept to
grasp this subject matter. So far as attitudes to complex policy matters like the
Accord are concerned, the Fishbein & Ajzen approach has little to offer, particularly
since a methodology for obtaining computer-manipulable data from subjective
evaluative judgments is available in Stephenson’s Q-methodology. Fishbein and Ajzen
make no mention of either Stephenson or Q-methodology. This omission is puzzling,
because Q-methodology overcomes precisely the problem (of revealing subjectivity)
which Fishbein and Ajzen say makes attitudes unsuitable as subjects for research.
Given that subjective attitudes can be revealed (using Q-methodology), Fishbein and

Ajzen have solved a non-existent problem.

128



The Social Judgment-Involvement approach
The social judgment-involvement approach (SJI) is a combination of Muzafer and
Carolyn Sherif’'s work in the areas of judgment and group dynamics, and a
continuation of ideas associated with Hovland, begun within the context of the Yale
project. Notwithstanding its Yale ancestry, this perspective is treated separateiy here
because the Yale view is identified with cognitive and consistency approaches whereas
the social judgment-involvement approach illustrates those aspects of the Yale view
which are particularly relevant in the present context. A full exposition of SJI is given
in Attitude and Attitude Change: The Social Judgment-Involvement Approach
(Sherif, Sherif & Nebergall, 1965). The descriptive title identifies what they see as
improvements on prior understanding of attitudes. ‘Social Judgment’ identifies the
need to consider attitudes in the context of a social setting. It points up a vital duality
about attitudes in that an attitude is an essentially individual thing and yet

inseparable from a person’s social setting.

Evaluative judgments are affected by placement of communications, that is, by
whether or not the source of the communication is someone within a peer or reference
group. For example, you are more likely to cancel your planned holiday to the Middle
East if a visiting scholar from that part of the world advises you to do so because of
an escalation in terrorist and military activity than if the same advice is given by a
taxi-driver. The social-setting aspects of attitude formation and change are not
original to Sherif et al. There is a considerable body of research evidence which has
established that attitudes are formed or changed in peer group contexts rather than by
mass media direct, as well as the research findings concerned with ‘source factors’ as

independent variables in the Yale program mentioned above.

The word ‘involvement’ refers to ego involvement, which is the key to predicting
whether information will be heard neutrally, will be interpreted as closer to one’s own
position, or will be seen as more highly discrepant than it really is (contrast effect). By
assessing the extent of ego involvement in an issue, the degree of contrast effect that
will be brought into play with respect to new information can be predicted. High ego-
involvement increases contrast effects. The corollary is that the chances of attitude

change are very low when there is high ego-involvement.

The concepts of ‘placement’ in social settings and  ‘ego involvement’ refine
understanding of how attitudes are formed and therefore also how they change.
Attitude change or resistance to change is, in this view, a function of individual
categorization. of communication, both in terms of its source and its salience. The

initial placement according to these two criteria is crucial to any process of attitude
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change and is a predictor of direction and amount of change. Sherif et al. accept
Festinger’s dissonance theory as correct, but object when the theory is used to say
that options for reduction of dissonance are precisely that - optional alternatives. In
many instances the alternatives are not optional and we can predict whether they are
or not, according to placement. When a communication contradicts prevailing
reference-group values it has virtually no chance of causing any attitude change. When
a new issue emerges upon which few hold an opinion, then attitudes will begin to
crystallise according to each individual’s identification in relation to those expressing
opinions, either following the same direction or taking a stand against it. If the source
of the opinion occupies a social position to which the person defers, then the seed of
favourable interpretation will have been sown so far as that issue is concerned. Future
communications on that subject will be received with a slight favourable bias.
Alternatively, attitude formation can be seeded in a negative direction. If the source
has previously been categorised as ‘undesirable to be associated with’, then a new issue
introduced by that source is automatically evaluated unfavourably. These are the

straightforward situations.

Complexities arise when an existing attitude is challenged by a respected or feared
member of the reference group. If there is low ego-involvement, the communication
will be seen as less discrepant than it is and a shift in attitude towards that expressed
is likely. However, if ego involvement in the issue is high, the discrepant information
will be viewed as more highly discrepant, increasing the dissonance and none of the
‘ciissonance reduction mechanisms’ will be viable options. Various other patterns of
source/involvment/effect are possible, but for present purposes we need only note that
Sherif et al. believe that social placement of a communication drastically reduces the
options available for reducing dissonance and sometimes no options are satisfactory.
To illustrate this situation consider a person who does not have strong views on
abortion, who is a member of a political party which favours abortion and who is also
an active member of a church community which opposes it. If abortion becomes an
important national issue the person experiences cognitive dissonance because the two
peer groups have different expectations. The option of changing one’s own stance in
favour of that being advocated is not a viable alternative because a choice in favour of
either group’s position is unsatisfactory to the other. The option of refuting the
validity of information supplied by either side is not possible because to do so amounts
to a slur on friends and associates. Simply to ignore the information presented by koth
sides is the most psychologically attractive option, but may be difficult to attain
because peer-group pressure requires a commitment. The result is a distressing choice
of making enemies of one or other set of friends, and all over an issue about which the

person does not really care one way or the other. After the choice is made post-
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decision rationalization will set in, forming a strong commitment to the position

chosen in order to justify the break in social relations which has occured.

The SJI approach has obvious relevance in the study of politicization of issues and the
study of attitudes in general. This thesis does not set out to prove or disprove any

part of the SJI approach, but its role in the general outlook underpinning this work is

fully acknowledged.

POLITICAL ATTITUDES

Political attitudes are, in the terminology used in this thesis, personal evaluative belief
systems about issues that concern the authoritative allocation of values. More simply,
they are attitudes about political matters. The concept of ‘public opinion’ to c;)ver
attitudes on matters political was popularised by early commentators and theorists of
democracry like de Toqueville; J.S. Mill and Lord Bryce (Chisman 1976:2).
Nowadays, public opinion polls have trivialised the meaning of the term in some
respects, so it is appropriate to make some distinctions between public opinion then
and now, between the mass phenomenon and individual political attitudes, and

between attitudes and opinions.

Opinions and attitudes are treated as interchangeable concepts in popular discussion,
as they were in early research. Thurstone, for example, in his pioneering study on the
measurement of attitudes, states that opinions are the expression of attitudes and
that, allowing for deliberate lies or response sets, a person’s (scaled) responses to
opinion statements reveal their attitudes to the subject in question (Thurstone 1928).
Opinions and attitudes were also treated as synonymous in political science in the
early part of this century. The leading political scientists dealing with attitudes a
generation ago, V.O. Key, Harold Lasswell, and R.E. Lane, all of whom had
established their reputations before survey research or factor analysis were widely used
in the social sciences, held a similar view. The mainstream tradition of the time,
regarded ‘public opinion’ and ‘attitudes’ as coterminous. V.O. Key, in Public Opinion
and American Democracy (1961), set the pattern for political scientists to think that
theoretical statements concerning attitudes were not needed with comments like the

following:

For purposes of political analysis one need not strain painfully toward the
formation of a theoretical representation of an eerie entity called ‘public
opinion’ (Key 1961:14).

In a way he proved the truth of his claim by the many useful and perceptive

contributions that he made to the analysis of American democracy. He was able to
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relate political attitudes to class, education, occupation, family, mass media etc, in
fact all the linkages that are, by and large, accepted as valid today (Key 1961:307-8,
310-13, 309-10, 509-10). His view that attitudes do not require theoretical treatment
persists to a considerable extent amongst political scientists. Early exceptions were
the authoritarian personality studies of Adorno et al. and the cultural analyses in
Almond’s early work, while Robert E. Lane dealt extensively with ideological matters
in politics using an eight-part core belief system; but these stand out from the general
trend. Compared to, say, education research (Henerson 1978) or marketing (Green &
Carmone), political science has done little to refine understanding of attitudes in our
sphere of interest till very recent times. The best work of the 1960s and 1970s dealt
with attitude distribution and its correlates rather than the intrinsic nature of
attitudes (eg Butler & Stokes 1969, Aitkin 1977). In the 1980s there is a fesurgence of
interest in the study of political attitudes, both from a theoretical point of view, to be
discussed later, and also from a practical point of view, as witness the work work done

by Wirthlin for USA President Reagan (Perry 1984).

The need to distinguish opinions and attitudes came with the popularisation of survey
research (Monroe 1975). This indispensible tool of the social sciences has been a
source of temptation to take a superficial approach to attitudes themselves in order to
proceed to the measurement and analysis of distributions and correlates of attitudes.
The frequency and high media profile of public opinion polls merely confuses the issue.
Because of the superficiality of most public opinion polls they do not substitute for
understanding of political attitudes no matter how often they are taken. Concurrently
with the spread of the sample survey came the burgeoning literature on the pitfalls of
measuring attitudes, a subject that is dealt with in Chapter 7 of this thesis, and a
decline in political science writing on attitudes per se. If we accept that the work of
mid-century political scientists was not extensively built upon because of the
measurement problem and that this is now solved, then the authors of a generation
ago deserve a re-examination. An example of a neglected but rewarding analysis of

political attitudes is the work of Eysenck.

In the 1950s Eysenck drew a distinction between attitudes and opinions based on
depth of internalization. In his chapter on the organization of social attitudes in The
Psychology of Politics (1954) Eysenck suggested four levels, two of opinion and two of
attitudes. The first contains ephemeral phenomena that are of no great interest or
value to research because they do not go beyond themselves; they do not throw light
either on the personality or on the ideologies of the people holding them. These are
opinions which, if asked in a different way or in a different setting, are not

reproducible. The next level contains opinions which are somewhat more constant
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part of an individual’s makeup. The first of the two attitude levels contains structured
opinions about an issue, te Eysenck said that when a person holds a large number of
opinions on the same issue, then, in combination, they define his/her attitude towards
that issue. Nowadays we would say that beliefs and cognitions combine into an
attitude, but Eysenck was still in the process of establishing the difference between
stable and ephemeral views. His concept of level-3 attitudes seems to use ‘opinion’ as a
component of attitudes rather than their expression, but, in context, there is no
conflict with contemporary views. The ephemerality of opinions and their contingent,

even if stable, nature is expressed in levels 1 and 2, whereas attitudes are integrated

with a person’s psyche.

The fourth level, of greatest interest in political science according to Eysenck, is the
domain of structurally interactive attitudes. He stresses that the study of this level of
phenomena, of ideologies, is not vague theorising but solid empirical research, dealing
with facts about relationships because social attitude structure is based on the
empirical fact of correlations. Some correlations are interesting, while some are not. It
is not very interesting if two attitudes are related by logical implication. More
interesting are those cases where logical implications are violated, for this alerts us to
multidimensionality in attitude structure and possible sources of stress. Also
interesting are those cases where correlations found between independent stable

opinions form regular patterns, for these form the super-attitudes or ideologies.

Context and depth of internalization of feelings about a subject are significant factors
in people’s responses. Contextual effects fall outside the scope of this thesis, but
Eysenck’s views, developed in a political context, have continuing relevance within the
discipline. We hear much about opinion polls but the insights which they do and do
not provide leave a conceputal hiatus between early and contemporary writing on
public opinion. What is needed to bridge the gap is a recognition that public opinion
used to mean Eysenck’s super-attitudes or ideologies, that is, patterns of stable
correlations in sets of evaluative beliefs, but nowadays public opinion means individual

opinions about individual questions.

The relationship between ideologies, attitudes, and opinions can be expressed as in the
following sketch, in which the first column, ‘cultural milieux’, suggests that ideologies,
or super-attitudes to use Eysenck’s term, initiate and circumscribe the content of
personal attitudes. Cultural milieux predispose people’s thought patterns to follow
certain routes, and attitudes are the mechanism by which cultural patterns influence
individual behavior.

In the second column, ‘internal to the individual’ we acknowledge that personal
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attitudes have a logic of their own, a psycho-logic, not necessarily consistent with
deductive logic, as mentioned previously. These internal structures are important
when change attitudes is contemplated as unexpected results can obtain if scientific
rationality is assumed, but a discussion of the implications of attitude structure for
planned attitude change lies outside the scope of this thesis. For present purposes we
can accept that attitudes are internal to the individual and cannot be measured
directly, but, as we shall see in the next chapter, a person can reveal them in
quantifiable ways, through Q-technique which avoids the superficiality of opinion

polls.

The depth-of-internalization distinction between attitudes and opinions is invoked in
the third column. Opinions can be the interface between a person’s attitudes and the
world, public expressions, uttered for others to hear. Such opinions are linked to
important internal states of mind, whereas others are just ephemeral comment. The
latter kind have a contingent quality - they depend on who is asking, how questions.
are phrased, what circumstances prevail at the time, and such opinions are not

necessarily integrated with one another.

Concerning the lack of integration of opinions, relatively few people make a conscious
" decision that all their public utterances shall be consistent with one another. We have
a high tolerance of ambiguity. Without such a conscious commitment discontinuities
are tolerated without psychological discomfort. But some opinions do link in to
important internal states of mind and then they are an expression of attitude. The
early opinion research that produced enduring results was performed by perceptive
researchers and was tapping attitude-based opinions rather than ephemeral statements
or contingent opinions. Contemporary political science needs clear distinctions
between ephemeral opinions, evaluations concerning single concepts, and linked sets of

evalutive beliefs. 1 suggest we reserve the term ‘attitude’ for the latter. We need the
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distinctions so as to be able to apply appropriate measurement methodologies. The
complex, hierarchially structured evaluative belief systems that we are calling
attitudes cannot be studied properly by using methodologies that are suitable only for

simpler mental constraints. The next chapter addresses the topic of attitude

measurement.
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CHAPTER SEVEN

MEASUREMENT OF POLITICAL ATTITUDES

Obtaining measures of attitude

The fundamental challenge of attitude measurement has always been to represent
accurately the subjective feelings of the person under scrutiny and at the same time to
provide data that are amenable to quantitative analysis. These requirements are often
in conflict. Despite the ingenuity displayed by social scientists in various disciplines
since the second world war, attitude measurement still means little more than
‘scaling’, and scaling, as we shall see, is inherently unsuitable for attitude
measurement. This chapter describes techniques that have been tried and found

wanting, and introduces a better approach.

Attitude research in political science is exemplified, on the one hand, by large-scale
studies like The American Voter, Civic Culture, The Authoritarian Personality, and,
on the other hand, by small-scale intensive interview work such as Lane’s studies of
working class political attitudes (Campbell & Converse 1960, Almond and Verba 1963,
Adorno et el. 1950, Lane 1962. See also Shaw & Wright 1967). Some attitudes which
have been studied repeatedly are quite well understood (eg Wilson 1973). The bulk of
political science work, however, has not confronted attitudes directly. Aitkin’s large-
scale survey Stability and Change in Australian Politics is typical in that attitudes
were implicit throughout (under headings like Ideology and Preferences, Party images
and Identification, and Political Socialization), but Aitkin did not move past scales

and made no attempt to investigate the attitudes themselves (Aitkin 1977). Typical in
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a different way is a one-town one-class study reported in The Affluent Worker:
Political Attitudes and Behaviour (Goldthorpe 1968). The authors looked at the
change in political attitudes that is implied by the concept of embourgeoisement. They
assumed that they could interpret respondents’ statements into summary phrases (but
I could not match unambiguously many of the full replies given as illustration with a
‘summary phrase’ category). They further assumed that the concepts epitomised by
the summary phrases were linked with one of the two major British political parties;
and they implicitly defined embourgeoisement as being linked to a change from Labour
party affiliation to Conservative party affiliation. Needless to say, their data found
that embourgeoisement accompanied a shift to Conservative voting amongst affluent

workers.

Irrespective of the merits of particular studies, the identification and understanding of
attitudes are central concerns in the study of the politics of Western democracies. Yet
compared with psychology or sociology the discipline of political science has invested
little effort in their measurement. Even business studies, communication studies, and
journalism have contributed more to the understanding and measurement of attitudes
than political science. It seems that political science is a ‘borrowing’ discipline so far
as methodologies are concerned. Such may be the empirical situation, but should such
passivity also be accepted as proper? Political science ought to be vitally interested in

all aspects of attitudes, including their measurement.

’fhere are signs that a new wave of interest in attitudes is gathering force, although
the word ‘attitude’ is not frequently found in political science at the present time, It
appears only four times in the titles of articles published in the American Political
Science Review during the 1980s. The first was ‘Self-Interest vs Symbolic Politics in
Policy Attitudes and Presidential Voting’, whose authors ‘found the various self-
interest measures to have very little effect in determining either policy plleferences or
voting behavior. In contrast, symbolic attitudes (liberal or conservative identification,
party identification, and racial prejudice) had major effects’ (Sears et al. 1980:670).
The second was ‘Industrial Self-Management and Political Attitudes’ (Greenberg
1981:29-42). In the third, ‘Political Attitudes during an Election Year: A Report on
the 1980 NES Panel Study’, the author found that attitudinal structuring towards
presidential candidates showed two prime dimensions: assessment of candidates’
p'ersonal competence, and of their personal integrity, but ‘even among those citizens
who claimed to have some idea of the candidates’ platforms, we found a tendency for
their perceptions to be colored by their own policy preferences and affective
orientations toward the candidates’ (Markus, 1982:549). The authors of the fourth

article, ‘Attitude Attribution: A Group Basis for Political Reasoning’, argue that
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attitude attribution - how people estimate what others think - provides new insight
into the workings of mass belief systems (Brady and Sniderman 1985:1061-1078).
Other articles express dissatisfaction with political research in attitude-related areas.
For example, Cook deals with political socialization, a subject which is inextricably
linked to attitude formation and change. He argues that the subfield of political
socialization is more important to the discipline than currently recognized but that it
cannot receive its due recognition until a good theoretical model of learning is
developed (Cook 1985:1079-1093), a requirement which I would argue is intimately
linked with understanding attitudes. The impression to be gained from contemporary
North American journals (and a study of British journals confirms this view) is that
political science must come to terms with attitudes and related psychological
phenomena, but is having difficulty in finding ways to do so. The articles mentioned
above reassert the significance of ‘attitude’ as a predictive variable. We can hope that
demonstrating this significance will encourage the in-depth study of attitudes in

political science.

Another line of argument supporti\}e of the possibility of a new wave of interest in
attitudes appears in the article by Herbert A. Simon entitled ‘Human Nature in
Politics; the Dialogue of Psychology with Political Science’, in which he finds that the
principle of rationality is useless for making predictions as auxiliary assumptions
account for any match between prediction and event. He uses this finding to suggest a
paradigmatic shift in the discipline, away from economics, and towards psychology.
He desires such a change, believing that it will allow political science to make a
valuable contribution to the real world of politics, and concludes that ‘It makes a
difference, a very large difference, to our research strategy whether we are studying the
nearly omniscient HOMO ECONOMICUS of rational choice theory or the boundedly

rational HOMO PSYCHOLOGICUS of cognitive psychology’ (Simon 1985:303).

UNIDIMENSIONAL SCALING AND ITS PROBLEMS

The most widely used methods of attitude measurement are based on scaling

techniques. Scaling theory forms one of the most advanced social science methods, but
the sophistication can easily mask a brute fact: unidimensionality is both an
assumption ‘al;ld a consequence of scale construction. Unidimensional scales are
valid only with respect to single attributes, and it is usually the case that attitudes of
interest to political science are complex structures. That is not to say there is no place
for scale measurement in political science. Rather, we need to distinguish ‘attitudes as
composite phenomena’ from ‘attitude components’.  The latter may well be
unidimensional and therefore suitable for scale measurement but to identify attitudes

as composite phenomena requires techniques of pattern recognition, not scalar vectors,
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and our research instruments need to be free from a priori assumptions as to what will
emerge. Only after relevant patterns of association -- those ideas and beliefs which are
habitually and evaluatively linked together -- have been empirically determined should

we seek to decompose the attitudes into unidimensional components.

Scale measurement of attitudes

The systematic measurement of attitudes began in 1928 with Thurstone’s path-
breaking article: ‘Attitudes can be measured’ (Thurstone 1928). The acknowledged
pioneers of the field, Thurstone, Likert and Guttman, all thought of attitudes as
unidimensional, and developed their methodologies accordingly. When applied
properly these methodologies measure attitudes on a single item or concept (Thurstone
& Chave 1929, Likert 1932, Guttman 1944:139-150). The consistency which Thurstone
scales, Likert scales, Guttman scales, paired comparison scales and successive interval
scales seek to achieve goes hand in hand with assumptions that the concepts under
investigation are unidimensional. In scale construction efforts are directed towards

achieving scales that measure only the desired attribute or quality, and nothing else at

all.

Thurstone’s method achieves scale ‘purity’ through the collection of a hundred or so
statements which express favourable or unfavourable attitudes to the topic; these are
put to a panel of judges who rank each according to the statement’s favourability or
unfavourability to the topic. The scaling procedure finds a scale value for each item -
its assumed strength of association with a positive or negative attitude to the topic in
question. Statements to which judges give a substantially different ranking are
discarded as ambiguous. Subjects then choose a specified number of statements that

best represent their attitudes.

Likert’s summated rating method uses item analysis, whereby only the ‘best’ items
from a large initial pool of statements are kept for the main test. The elimination is
usually achieved by comparing the top 25 per cent of scorers with the bottom 25 per
cent, and eliminating statements that do not discriminate significantly between these
two groups. Statements are discarded if they seem to be measuring some other
dimension of attitude than that selected by the high and low scorers as being relevant

to the topic.

Guttman scaling overcomes a problem that can arise from the procedures developed
by Thurstone and Likert - the ambiguity of neutral scores. The unique value

associated with a neutral position may have derived from the averaging of extreme
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positions or by a respondent’s tendency to give weak responses. Guttman scaling
demands a cumulative pattern of scoring. A respondent strongly favourable to the
topic should also endorse all the statements acceptable to a respondent more

moderately in favour.

The stringent criteria of all the above methods ensure the purity of unidimensional
scales, but the criteria can only be met in practice if the topic is a very restricted one
(Oskamp 1977:22). Most political attitudes involve complex sets of concepts. This is
obviously true of something as complex as the Accord, or even of such more specific
questions as, for example, the proposed deregistration of a union under Australian
conciliation and arbitration legislation. Even on such highly specific questions not all
individuals see the same issues as being involved, may dispute the facts involved, as
well as having differences as to appropriate ends to be achieved. Whilst ends might be
the most visible aspect by which to distinguish attitudes one from another, the
perception of ‘relevant’ facts and of ‘proper’ means of attaining ends is inextricably

linked within the psyche of the individual.

Scale construction involves prior assumptions about both the concepts and about the
meaning of the analysis. The first questionable assumption is that there is a ‘true’
meaning for a word or a concept. Once the questionnaire became a popular research
tool, similar questionaires often produced conflicting results about the nature of
attitudes. Inconsistent results arose from respondents’ apparently having attached
meanings to the research instrument which were different to those the researcher
expected or intended. Zibbardo has overstated the case in saying that no measurement
technique has yet been developed which does not include assumptions that a particular
test item has the same meaning for all respondents (Zibbardo et al. 1977:214).
Nevertheless, his remarks draw attention to an untenable assumption, namely that a
particular set of words means the same to all respondents. This touches upon the
reason why some people may think attitude measurement is a futile effort. Attitudes
are, they might argue, an entirely subjective matter, personal and inaccessible to the
researcher, not available to measurement, and therefore not a proper basis for
academic research. If opinion polls and scale questionnaires were the only available
techniques for measurement of attitudes one might be inclined to agree, but they are

not the only research tools available.

Further assumptions arise in that answers to scale questionnaires produce
predetermined results. The numerical value given to an answer attempts to capture
everything of relevance to an attitude position. We ‘decode’ the number by assuming

that a particular value is linked to a ‘typical’ attitude structure, and that all
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respondents scoring, say, six have the same attitude to the topic. The researchers,
however, have predetermined the meaning of each value, perhaps validly as when
unidimensional concepts have been scaled competently, perhaps badly as when an
untested collection of words or statements is strung together to measure what the
researchers think they are measuring. In other words, the researchers have determined
what is within the various sections of the continuum. All that the test responses do is

to locate the individual somewhere along its length.

Abelson expresses the problem of using scales rather well:

If the scale is internally consistent, it is one-dimensional. But if it is not
internally consistent, then items must be rewritten or discarded or the
scoring manipulated in some fashion. The methods do not provide for multi-
dimensionality of the material as an alternative to one-dimensionality, and
this is an unfortunate limitation on the power of scaling methods (Abelson
1954:405).

Although made more than 30 years ago, Abelson’s comments are still pertinent for
although multidimensional techniques have been known since the 1950s, the
construction of unidimensional scales retains pride of place in the teaching and
practice of attitude measurement. In teaching, for example, Oskamp’s otherwise
excellent text Attitudes and Opinions (Oskamp 1977) lists carelessness, social
desirability, extremity of response, and acquiescence as factors which may affect the
validity of scales, but does not offer the more potent criticisms concerning the validity
of assuming unidimensionality in the attitudes being measured. Attitude-scale
construction in practice is usually based on Likert’s method;. but in recent years,
attitude studies have fallen out of favour, reflecting a realization that such techniques

are intrinsically incapable of capturing the complex nature of attitudes.

In summary, the problems associated with unidimensional scaling for attitude
measurement in political science are that if a scale is consistent, it is unidimensional; if
it is not consistent, then what possible meaning can there be to a scale score or index?
Unidimensional scales can be properly applied only to unidimensional concepts and
attitudes are characteristically multidimensional. Perhaps the best way to deal with
attitudes is to accept that they are holistic patterns of linkages between beliefs,
evaluations and cognitions. Pattern recognition is a different process to scale
measurement. Scaling was, and is, used in attitude studies because it is a well-

developed technique. But it remains the case that a scale measures the extent to

1gometimes the item-analysis stage is omitted, when they are referred to as ‘Likert-type
scales’
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which the respondent agrees with the predetermined definition of the concept
continuum; scales are incapable of revealing subjective views, and as a result they are

incapable of revealing much that is of interest to us.

Multidimensional Approaches
Factor analysis has been the most popular multidimensional approach to attitude
studies since the mid-1950s. It is a generalized procedure for locating and defining
dimensional space among a relatively large group of variables. Developed by
psychologists, it is now used in all the social sciences to locate a smaller number of
dimensions, clusters, or factors contained in a larger set of items or variables. Factor
analysis can also help determine the degree to which a given variable is part of a
common underlying phenomenon. As it is the foundation for Q-methodology in general
and the Brown approach to political subjectivity in particular, much of this chapter
and the two following chapters are an exposition of one brand of factor analysis. But

first, a few paragraphs about other multidimensional techniques.

Latent structure analysis is similar to factor analysis in that the felationships between
variables are explained in terms of underlying variables. It differs in that it does not
use correlation coefficients but divides the sample into classes based on probabilities,
and, in that sense, is a form of discriminant analysis, but one that discriminates
between latent rather than manifest classes (see Lazarsfeld and Henry 1968). Cluster |
analysis covers a wide and growing range of techniques that grew out of classification
needs. Its various purposes have been listed as ¢ finding a true typology, it model
fitting, ¢17 prediction based on groups, v hypothesis testing, v data exploration,
hypoothesis generating, and data reduction (Everitt 1974:3). The present work used
cluster analysis for data exploration, to assist with the interpetation of attitudes (see
Chapter 9). Hierarchical agglomerative methods (the kind used in this Accord study)
commence with the computation of a similarity or distnace matrix between the
entities (correlation coefficients in our case) and proceed by a series of successive
fusions of the NNV entities into groups according to the specific criteria of distance or
similarity that are used. The results are usually displayed in a dendogram which
provides a visual summary of the sequence in which the clusters were formed (a

dendogram of hierarchical clustering of 60 Q-sort repondents is -given on p.
DENDOGRAM).

Osgood’s semantic differential seeks to locate concepts in semantic space, according to

three dimensions. Semantic differential rating consists of a series of bipolar adjectival

scales, each having seven points. Two opposing adjectives are at the end of each scale.
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The polar adjectives identify evalﬁative, potency, and activity dimensions which,
between them, place a concept in semanticvspace. The semantic differential, with
minor variations, is adaptable to any attitude object. Three dimensions are assumed
to be common to every word, concept or phrase to be measured: evaluation (good-bad,
beautiful-ugly, kind-cruel, pleasant-unpleasant, fair-unfair), potency (powerful-
powerless, strong-weak, large-small, heavy-light), and activity (fast-slow, active-
passive, hot-cold) (Osgood, Suci & Tannenbaum 1957, Oskamp 1977:34). The
semantic differential can be used in the study of complex attitudes by breaking them
down into components and applying the semantic differential to each component.
Whether or not this is worth doing depends on who determines what are the factors or
dimensions of an attitude. If that decision is made by the investigator, then there is
little advance on other scaling techniques. If, however, Q-sorts are used to reveal the
factors of an attitude, then defining the semantic space of each of the linked concepts

is a valid exercise.

The notion of locating items in psychological spaces (of which semantic space is one)
developed from psychophysics, which, in turn, developed ffom the work of Young and
Householder in the late 1930s. These authors produced a theorem which permits a
multidimensional map to be constructed from a set of interpoint distances d-jk
between each point ;7 and every other point k. This procedure was developed by
Torgeson (Torgeson 1958) and continues as one stream of contemporary
multidimensiona.l scaling. The fundamental concept involved is that of psychological
distance, used to scale physical stimuli in a multidimensional psychological space. The
method can be transferred to the attitude domain and Abelson does this using 12
statements relating to war. The resultant contour maps show clustering of some
statements as well as their valency; the contour lines indicate intensity (Abelson
1954:405-418). What concerns us here is that the selection of the 12 statements, which
were the means of revealing attitude positions, was determined by the researche}'.
Therefore the same problem of ‘researcher assumptions’ reasserts itself in this type of
attitude measurement, even though it is capable of showing an additional dimension.
Notwithstanding respect for Abelson’s integrity, confidence in his objectivity, and
belief in his sincerity in the pursuit of truth, we must recognise that he has a ‘world
view’ that cannot be controlled, at least at an unconscious level. His judgments, no
matter how honest, objective and sincere, must necessarily differ in some respects from
those of his respondents. There is no reason to assume that all such differences are
irrelevant, and the contrary would seem to be.a more valid starting position. We
should assume that ‘world views’, and thus interpretations of statements, do differ,

and then argue that there will some similarities because of common culture.
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A second wave of interest in multidimensional scaling has developed from the
computer-based work of Shepard and Kruskal (Shepard 1962). It offers computational
improvements not requiring assumptions regarding the interval or ratio nature of
input data, and a three-dimensional display of output (or more, but only two and
three-dimensional displays are easy to understand). The first use of such programs in
political science was, predictably, in analysis of election results. Mauser analysed the
1968 Presidential election in order to discover the features which could enable
candidates to be located in a similarity and substitution structure (Mauser in Shepard
et al. 1972:249-286). More recently, Poole and Daniels used metric multidimensional
unfolding to interest-group ratings of members of Congress, to represent congressmen
in spatial relationships to each other (Poole & Danibels 1985). Another political study
reported under the heading of ‘Differences in perceived similarity of nations’ compared
‘doves’ and ‘nondoves’ from developed and undeveloped countries and among males
and females (Wish, Deutsch & Biener in Shepard et al. 1972:287). In general, the
techniques grouped under the general title of multidimensional scaling have avoided
such ‘soft’ input as political attitudes, and multidimensional scaling has received its
most widespread use in analysing marketing behavior (eg Green & Carmone 1972,

Green & Rao 1972).

The new techniques cannot do away with the perennial ‘garbage in - garbage out’
problem of computer packages. The argument of this chapter is that data collection
methods and scale construction are inadequate to meet the needs of attitude studies,
not that subsequent procedures lack sophistication. For this reason the most
significant aspect of Q-methodology is that it does not prestructure attitude
dimensions. Whether ‘old-style’ factor analysis or ‘new-style’ factor analysis (spatial
proximity studies, cluster analysis and the like) is used subsequently is of minimal
importance compared to having a technique that is capable of picking up what you

want to measure.

We now turn to attitude research which pays more attention to the quality of the
input rather than the output. A technique known as ‘Own Categories Procedure’,
which was developed by Sherif and his associates (1961, 1965), allows a respondent to

2

sort items into as many categories as he/she chooses.” A respondent is requested to

sort the stimulus items (usually statements about some topic or issue, but the

2The Own Categories Procedure has strong similarities to the philosophy underlying the
Stephenson/Brown approach, upon whose method the empirical research of this thesis is based.
Both methods aim at allowing people to speak for themselves as far as possible within the

constraints of the (natural language) statements. Brown does not, however, discuss the work of
Sherif or Hovland. ‘

144



stimulus items could also be pictures or a collection of objects) into groups that
‘belong together’ according to the respondent. Sometimes an example of how to
proceed is given: for example, ‘Statements most damaging to ...x... go into one pile’.
Apart from one such illustrative example, given only if the respondent did not
understand the procedures, no hints about categorization of items or the number of
piles to be u<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>