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PARTIES AND LEGISLATURES: AN LXPLICATION

The study of legislative institutions recently has moved beyond the
rather parochial preoccupation with the European and American experiences
to an examination of legislatures in developing political systems. Scholars
engaged in this resecarch have recognized the essential point that simply
because legislatures in many nations appear to be marginal to political
decision-making, they are not necessarily insignificant to the political
systems in which they ~xist. Many of these rescarch c¢fforts therefore have
concentrated «n the identification and énalysis of less apparent functions
of legislative institutions. !

This research approach is extremely important and lung overdue; how-
ever, &as the literature nuis stands there are at least two major failings,
First, this rescarch remains non-comparative; most of the works are single
nation studies, or collections of such studies. Few units of analysis
common to all legislatures have buen identified, and therefore attempts to
generalize have been quite limited and tentative, 2 Secondly, at least one
critical question has been skipped over: what accounts for the strength
or weakness of legislatures in different nations?

The burden of this paper is to explicate the relation between this
question and the activities of political parties. Indicators of legislative
strength will be suggested and a general typology of party-legislaturc
situations will be developed. Tt is not being asserted that party is the
only variable on which the condition of the legislature depends. Rather,
the activities of political parties and the position of legislative insti-

tutions are interdependent,



THE VARIABLES
The relation between paéty strength and legislative strength can be
approximated by the curve shown in Figure 1;
FIGURE 1
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that is, legislatures appear to be weak in systems with the very strongest
and the very weakest political parties, and legislatures are strongest in
systems with political parties of only moderate strength. These are parties
strong enough to support the legislative institution but not strong enough
to deminate it. 311 systems do not recesstrily fall on the curve; however,
large deviations from the curve indicate unstable situations. Before ana-
lyzing the relation suggest?d in Figure 1, an indication of what is meant

by legislative strength and party strength should be provided.

Legislative Strength. One obvious dimension of legislative strength

. . . . . . 3
1s the prominence of the legislature in the decision-making process.” The
questions that can be asked to place a legislature along this dimension are

these; is the legislative process central to or incidental to political



decision-making? Is the legislature where "the action” takes place, or
simply a legitimizing arena for decisions taken in other forums? Are
legislators consulted on policy, or simply informed of decisions after they
are made? Answers to these questions would be suggested by the ability of
the legislature to accept, amend, or reject proposed legislation no matter
who has initiated it. Essentially this dimension reflects the relation
between the legislature and those who hold executive power; is the legisla-
ture superior to the executive, subordinate, or an equal partner in the
deci-ion-making process?

The main limitation of this dimension is that it produces some strange
bedfellows. Falling into the broad category of sirong legislatures would
be institutions as diverse as the American Congress, the French National
Assembly during the 4th Republic, the current Chilean Congress, and perhaps
the Reichstag during the Weimar Republic. Even more disconcerting would
be the collection of nations classified as weak; the British Parliament,
the Suprecme Soviet, the Indian Parliament, and the Brazilian National
Congress are all, to varying degrees, legislatures subordinate to the
executive,

The problem with the decision-making dimension is that it provides a
static criterion for institutional arrangements constantly subject to change.
The National Asscmbly during the 4th Republic was as central to political
decision-making as the American Congress is today; the difference is that
the Jife of the 4th Republic was twelve years, whereas the American Congress
has maintained its position for 183 years. Similarly, neithef)the British
Parliament nor the Brazilian National Congress is able to accert, reject,
or amend Government proposals at willj however, it would be shocking should

an irate Prime Minister order British soldiers to close the House of Commons



whereas the aboliticn of the Brazilian National Congress by the milivary
of that country would occasion no great surprise,

A second dimension is required that reflects the stability of the
legislaturc's positien and therefore the likelilwod of change.  The dimen-
sion proposed here is the support that the legislaturc can command [rom
the members of the political system. The questions that vould be asked Lo
place a legislature on this dimension would be these; if other clements in
the political system threaten the oxistence or the prerogatives of the
legislature, will counter-forces be generated to oppose such steps? Are
actions of the legislaturc considered legitimate by the public at large as
well as the important attentive groups in the system? Tn sum, is the
legislature a popular institution whosze oxistence is suppurted by mass and
attentive publics? 4

The puwer of the Navional Asscmbly 1n the Jth Republic came to an end
because it did not have this support; the Jmerican Congress continues to
wield its puwer because it does have this support. The British Parliament
will continue to exist because an attempt to abolish it would be incunceiva-
ble to the citizens of Britainj the Brazilian Congress could cease to exist
tomorrow, and few Brazilians would know, and fewer would care.

Therefore, a strong legislature is one that has dbcision—making power
and commands the support of the members of the political systemn; a weaker
legislaturc has one characteristic but not the other; the weakest legisla-
tures have necither decision-making power nor the support of the public,

It would appear that the support dimension is the primary indicator of the
stability of a legislature's position. [Legislatures that are highly

supported will tend to persist in their current decision-making role with
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only small fluctuations. Legislatures with less support are subject to much
greater variation eon the decision-making dimenszion,

Party Strength. Tn measuring the strength of political parties, the

major task is to develop criteria that distinguiszh between the cliques and
factions that exist in almost any governmental system, and modern political
parties. live such criteria can be identified.

First, strong political parties are characterized by a continuous party
structure, which Chambers definez as a relatively durable, regularized,
and stable commection among active leaders and between them and their
followers.” This coutrasts with highly transient faciions which occa-
gicnally fom within legislatures, or perhaps organize prior to elections
and disband shortly therecafter.

Second, durable structures eventually produce de-persvnalized parties.
Weber indicated that in their fumative stage, parties were closely iden-
tified with a particular leader.® These Maristocratic cliques" were depen-
den upon a central personality or family and disappeared when these
individual- left the political arena. As parties dcveloped, leadership
becane more cullective and less personalized. More recently, Huntington
has suggested that'the strength of a political party is measured by its abil-
ity to survive its founder ur the charismatic leader who first brings it
to power.”7 Thus, if a party disappears when its leader posses from the
scene, this implies that a highly personalized and, therefore, a very
weak party existed. If leaderzhip can be successfully transferred from one
to anvther, this indicates a stronger party.

A third criterion of party strength is the complexity of the party
organization; organizational ccmplexity refers to the linkages between the

party structure and both socio-economic organizations and voters. Huntington
(]
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asserts that strong parties have complex organizations connecting them with
the rest of the participunts in the political system; weak lactional
groupings are simply organized and only loosely related to other societal
groups or to mass electorates.®

The existence of a complex organization would be verified by the
party's following. Strong political parties should exhibit a greater range,
density, and stability of support than factions.? The strength of a polit-
ical party on this fourth eriterion reaches a peak when it monopelizes
political pover to the extent that it drives other orgdnizations out of the
political arema. Thus, parties that are part of a multi-party syztem in
which nu party can claim a majority following are weaker on thi-~ eritericn
than parties in a Wwo-party system, which are wedker than single parrvies
operating without opposition.

a fifth criterion of party strength is evidence that the party is
engagaed in the perfurmance cf political activities. There are three broad
categories of party activities: electoral, constituent, and governmental.
Electoral activities are those directly involved with the proccss of con-
testing elections. Making nominations, organizing and financing cdampaigns,
and the articulation of platfomms and positions are examples of this type
of activity.

Constituency activity refers to the articulation, aggregation, and
communication of demands by the party to political decision-makers. It
also involves demand reduction in the sense that the party organization
deals with particularistic demauds such as arranging licenses, providing
for the personal welfare of those ia need, and dispensing patronage to

party supporters. 10



Government activities refer to the organization of govermment insti-
tutions, the making of public policy, conciliating among conflicting
interests of various groups, and the imposition of party discipline on party
members in the 1cgislature.ll

Although weak parties may partially and occasionally engage in one or
more of these activities, the strong party undertakes all of them in a
relatively continuous, coordinated, and visible fashion.

To summarize, strong partiecs have durable rather than ad he ° structures,
de-persvnalized leadership, complex organizations, broad followings, and
regularly perform electoral, constituent, and governmental activity. The
most important variable is the extent to which the party engages in politi-
cal activities. As the party regularly undertakes these activities, its
structure will become more continucus and eventually lcadership will become
less personalized.

The complexity of the organization and the breadth of its following
depend upun the type of activity toward which'the party most successfully
directs its efforts. To the extent that parties succeed in electoral and
constitucnt activities, they will increase their following and become more
organizationally complex. Parties which are simply goverumental cliques
concentrating on policy-making will have relativcly nérrow followings and
simple organizations. Strong political parties engage in all three activi-
ties, and the strongest political parties monopolize these activities in
their political systems; that is, none but the party organization success-
fully participates in these activities.

Party Strength and Legislative Strength. Of crucial importance to

the position of the legislature is the role that the individual legislator
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plays in the performance of these political activities. 1f these activi-
ties are dominated by the party with only perfunctory participation by
the legislatur, then this weakens the legislature on both the decisional
and the support dimensions. Party domination of govermment activities
diminishes the decisional role of the legislature; party control of consti-
tuency and eclectoral activities diminishes the popular support accruing to
the legislature,

Mternatively the party and the legislators may shave these activities,
To the extent that the legislators participate in governmental activities,
the decisional role of the legislature will inercase. To the extent that
legislators take an active role in constituency and electoral activities,
support for the legislature will increase. Legislative participation in
these latter activities is of primary significance; successful clectoral
and constituency activity increases the saliency of the legislator and
puts him in a stronger position to claim the right to participate in govern-
mental activities. L*

Finally, in the event that neither the party nor the legislators are
able to successfully perform these political activities, both will be
weak and the political system will be dominated by non-party and non-legisla-
tive elements, .

The extent to which parties, legislators, or other clements in the
political system monopolize or share these activitices depends upon the
resources at the disposal of each. ™Political resources" are the requisites
for participating in these activities in a given system, and they obviously
vary from nation to nation. In some Systems, capital is the primary resource,

in others guns, in still others charisma. Both the constitutional distribution



of power and the political culture of a system effect the nature of the
available resources and the access of parties, legislators, soldiers, and
bureaucrats to them,

Those who possess these system-relevant political resources are able
to contest or control elections, deal with constituent demands, and exercise
government power. If the required resources are controlled by the party,
then the party will monopolize political activities and the legislature
and other elements will be weck, If the resources are controlled by the
army or the burcaucracy, then buth the pavties and the legislature will be
weak, If all elements in the system have access to the resources, then
the strength of cach will depend upon the share of the resources it is able
to claim which will then determine its ability to participate in political
activities.

This framework of political activities and political resources can be
used to explain the strength and weaknecss of the legislature in different

systems,

PARTY STRENGTH AND LEGISLATIVE STRENGTH; WESTERN EXPERIENCES

The British Ixpericnce. The British parliamentary experience appears

to be particularly troublesome for the relation depicted in Figure 1 because
the accepted view today is that the British Parliament was strongest in a
period when its political pérties were weakest. Mackenzie suggests that

the Commons won its "fipal victory" in 1829 when the principle of ministerial
responsibility became acceptcd.13 However, it is generally agreed that at
that time, political parties were, at most, embryonic. Namier forcefully
demonstrates that 18th century British politics was partyless;14 Mackenzie

agrees, and he and Ostrogorski place the emergence of party in Britain
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during the period immediately following the 1832 Reform Act.15 Therefore,
in the early 19th century, the British Parliament would be located in the
lower right hand corner of Figure 1, some distance from the party-legislature
curve,

An explanation for the success of the British legislature in a weak
party situation involves an examination of the poiitical resources of the
individual members of the legislature.

The British MPs of this period usnally were notable people representing
prominent families. Given a limited franchise and sufficient funds they
could easily engincer their own clection to office. The family connections
and uvther personal resources of the MP enabled him to deal with the limited
number of demands generated by this limited constituency. The MP could
provide good offices for his counstituents in their dealings with the Govern-
ment and could handle personal problems that might be brought to them, Thus,
the resources controlled by the individual MP were sulficient to enable
him to perform the electoral and constituent activities without the aid
of party.16

The need for party arose at the governmental level. It was clear that
as long as legislators operated independently in the parliament, the Crown
would be able to manipulate legislative outcomes to suit its own purposes.17
Intra-parliamentary groups, bound together by interests as diverse as
region, ideology, or money as well as support or opposition to the monarchy,
emerged in Parliament.18 These groups were narrow, personal cadres, weak
both structurally and organizationally. They confined themselves almost
exclusively to governmental activities. In doing so, they may have helped
to strengthen the decision-making power of the legisiature; however, they

did not raise the general support accruing to the institution, particularly
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among those who were not represented in the legislature.

In England, as in other countries, when the franchise was expanded,
it became impossible for the individual legislator to do all that he had
done before. Most scholars trace the birth of extra-governmental party
organizations to the spread of the franchise319 as the constituent and
electoral activities required to maintain parliamentary majorities became
more complex, party organization became essential if these activities were
to be effectively performed.

Lventually, the partics achieved a dominant role in the performance
of these activities, and then became capable of dominating governmental
activities. Party unity in the legislature was enforced with the tacit
threat of electoral and constituent repercussions. Thus, to the extent
that the legislator came to rely on the party organization for the per--
formance of electoral and constituent activities, he came to depend
upon the party for instructions in the performance of governmental acti-
vities. Party government, in this way, replaéed legislative govermment
and the decision-making strength of the legislature declined.

“The emergence of the extra-governmental organizations which led to
the decline uf legislative decision-imaking also strengthened the legisla-
ture on the support dimension. With the expanded Fraﬁéhise, the resources
of individual legislators were insufficient to perform electoral and
constituent activities satisfactorily. The party organization, by nominating
candidates for office, organizing campaigns, and by communicating and
articulating constituency demands, increased the saliency of the legisla-
ture and turned it into an organ of popular representation capable of

commanding the support of the members of the political system. Without
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extra-governmental, organizations, the decision-making power of the legisla-
ture might have been higher, but subject to much greater variation because
support for the legislature would have been substantially lower. However,
as the system did develop, significant changes in the current position
of the Parliement seem improbable,

The Luropean Experience. Partjes emerged on the Continent in close

association with parliamentary institutions, sometimes beginning within

the legislature and sometines outside the le islature.QO A= in Eneland
(=] o 2

[(}]

external organizations foirmed in response to the situation created by

an expanding electorate. Differences betieen the British and the Conti-
nental experience can be attributed to multiple poliiical parties; in

the context of this discussion, the following points should be made about
the implications of a multi-party system for legislative strength.

First, these parties are generally strong according to the five cri-
teria identified earlier. The greatest weakness is on the criterion of
following; because of socieval cleavages and the institutional arrangements
that accommodate them, parties that do not gencrate mass followings are
encouraged and parties of "majority bent" are rare.zl In tkis sense,
they are weaker than parties existing in two-party situations. Because
of a limited following, some of these parties also may have quite simple
organizations, )

Second, legislatures in these systems are generally weak on one of
the twe criteria of legislative strength. In those systems where the parties
are able to compromise and form relatively stable government coalitions
(Scandinavia, the Low Countries), the decision-making power of the legisla-

ture declines, but support for the legislature increases. The assumption
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here is that support Increases vhen an institution performs effectively,
and one index of such effective performance is the ability of the parties
to resolve their differences and to produce stable government.22

In those systems where the parties are not able to reach such accommo-
dations (Italy, French 3rd and 4th Republics, Weimar Germany) decision-
making power may rise, but support for the legislature decreases. [Legislative
stalemates arc common, exccutive instability is endemic, and political
apathy and alicnation increase. 7This makes the position of the legislature
very unstable, and sets the stage for a dismantling of legislative power
by non-legislative and non-party forces.

The various British and European situations are displayed in Figure 2.
Eurvpean multi-party systuns in vhich parties successfully govern ave
located on the upper halfl of the curve; systems in which the parties do
not successfully govern are located above and to the right of the curve
(strong partics-strong legislature). This is an unstable situation which
will eventually be resolved by a return to the curve, typically to the
bottom half, in which both the parties and the legislature are weakened by
other elements in the systen, Obviously de Gaulle's rise to power and
the forming of the 5th Irench Republic exemplifies that scenario. Weimar
Gexrmany and post-war Greece are additional cases. Alternatively, but less
frequently, one party (or cgali+<un of parties) may emerge as the dominant
political force over an extended period of time; in that case, the system

will return to the top half of the curve.
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FIGURE 2
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The American Fxpericnce, The American cxperience with legislative

development ;o atypical because the American Congress began with a strong
presumption of supremacy. This has been accrcdited to the distrust of
executive puier so prevalent in the new nation because of the abuses of
English monarchs and their roval Governors. The Constitution depicts
the Congress as the first branch of government :d in most of the states

: . 23
Governors were extremely weak and the legislature was sivrong, Perhaps
no other nation began its political experience with a situation so conducive
to legislative strength,

Conscquently the American Congress was able o exercise a great deal
of decision-making power belore party organizations of even moderate strength
had formed. However, the growth of partly, again concurrent with the spread

s party, ag
of the franchise, was very rapid and, at least by the age of Jackson, modern
e P . . 24
party organizations were functioning in the United Statcs.
The most salient feature of the American parties has been their failure

to perform governmental activities. Almost since thei: inception, they
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have remained largely clectoral and constituent organizations. What is
crucial for this disucssion is that the parties never dominated electoral
and constitucnt activities, Because of federaliznm, the decentralization
of power, the impo:tance of private funds for political campaigns, and,
eventually, the direct primary ond the rise of poverful private interest
gronp-, the Am-~rican legislator has always had a degree of electoral
. . 25
inderendence from the party,

Constitucncy demands are dealt with by the legislator, or by local
organization= dur inated by the legislator; the relation of the party
organization ‘o this process is variable, but usually murginal.26 The
resources of the American legislator explain his ability to work at the
constituecr 1 Lewvel successfully. TIirst, in an affluent society such as
the Uiiited States, constitucncy demands are not os severe as they are in
other systuws, either in content or in volume. Second, as a result of the
decentialized nmature of political power in the Congress, individual legisla-
tors posscss influcence sufficient to effectively represent the needs of
their constitur.ts to government bureaucrats, American legislators have
seen to it that they have large, well-paid staffs, many of vhom are assigned
exclusively to constituent vork.

Finally, the data strongly suggests that the American legislator and
his institution, though objectively powerful, are not very visible to most
Americans. The people knov little of their representatives or their acti-
vities, and tend to hold Presidents rather than congressmen responsible

for good times and bad times.=’

Therefore, support for the legislative
institution remains quite high and this reinforces its strong decision-

making role. Because of this strong support, the imerican system is essentially
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stable. Narrow range oscillations between periods of executive strength
and legislative strength are comnon., Crisis situations, especially those
in which foreign policy considerations are prominent, tend to create the
conditions for temporary [xecutive dominance. Such episodes are invariably
followed by a re-assertion of legislative control. Despite the recurrent
theme of the decline of Congress,28 the American navional legislature
remains the most powerful legislative body in the world.

The strength of the merican Congress is a direct result of the
failurc of parties to perfom govermmental activitiesy this in turn is caused
by the sharing of constitucncy and electoral activities imong the parties,
legislators, and private groups with the dominant role usually belonging
to the legislator. 1In the British and Furopean situations, in contrast,
the strength of the parties in governmental activities is a reflection of
their dominance in clectoral and constituency activities, lhe same concep-
tual framework used to analyze the British, Europran, and merican models
is directly applicable to non-western situations.

PARTY STRENGTH AND LEGISLATIVE STRENGIH:
NON-WLSTERN EXVPERILNCES

.
Legislatures in non-western nations can be placed in three broad
categorics: legislatures dominated by a single party, legislatures
dominated by non-party elements, or strong legislatures similar to western

parliamentary systems,

Party Domination. In this case, a political party virtually monopolizes

the three political activities. Most candidates for the legislature are
party members and their candidacy is approved by the party. Constituency

organizations are established and operated by the party and are essential
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components of the party's structure. Legislators do not have the necessary
resources to significantly engage in these activities. Consequently, the
party performs governmental activities and legislative support for its
politics is expected. Dissent may be allowed and sometimes encouraged in
debate, but legislative policy-making initiative is inconceivable and voting

. . 29
against the Government is unacceptable,

Obvicusly, this categorr covers a rather wide span of nations, including
the Mexicin dominant porty system, pluralist one-party systems in Kenya,
Tanzania, and Tunisia, wmore authoritarian onc-party systems in Nationalist
China and Algeria, and systems dominated by the Communist Party.30

In the more pluralist systems, the pasty may not completely monopolize
all of the three functions. In Tanzania, legislators may be contacted
directly by constituents, a party nominztvion may be awarded primarily be-
cause of the popularity of the nominee in his constitucncy, some private
campaigning may be conducted by the individual candidates, and certain legis-
lators ray be consulted by the Government before decisions are made. 31 How-
ever, the party is in firm control of the system and the legislature is
secondery and subservient to the party; the party, rather than the legislature,
is the object of the support of the aware members of the political system,
and thus in any confrontation between the two, the party is the presumptive
winner, .

These systems are located toward the upper left-hand corner of Figure
1, with the communist systems furthest to the left and the more pluralist

systems somewhat to the right.

Non-Party, Non-Legislative Domination. In systems dominated by non-

party elements, both the parties and the legislature are weak. There are

three types of systems which fall into this broad categoxy.
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The simplest type is one in which neither partics nor a legislature
exist. Typically, political prier 1s monopolized by military elements who
form a revolutionary council;  the head of the Covernment may receive the
formal title of President, or Cheiman of the Council, Systems such as this
are quite common now in northe:m Africa (Libya, Sudan, somalia, Mali, Dahomey,
Nigeria) Lut exist in Asia (Thailand) and Latin America as well (Argentina,
and at times Brazil, Peru, and Yeuador).

A similar situation is on: in which the executive claimzs to rule
through a political party. It then becumes an empirical prublem to decide
whethevr in fact the organization is a political party or merely a different
name for the military junta. Tn such systems, tho legislature either does
not exist, (ec.g., Bumma, Central African Republic) or is a benign appendage
to the governiont (e.g., Haiti, Halawi, Chad).

Ihe third situation in this category of legislatures dominated by
non-party clements is one in which both a legislature and political parties
exist and both are weak compared to an executive, usually backed by the mili-
tary. These situations are particularly common in Asia (South Korea, South
Vietnam, Indonesia, Thailand bat:een 1969 and 1971, [ran) and Latin America
(Guatemala, Nicaragua, Jrgentina prior to 1966, Brazil, Paraguay, : u
before 1968). In nations sueh @3 these, the configuration of party, legis-
lative, and executive strength is more complex than in the other developing
nations previously discussed.

Although political partirs in these systems vary in regard to leader-
ship, structure, organization, and follewing, they are uniformly weak in
their performance of political activities. They are weak in electoral acti-

vities; they provide little support for their candidates and, in fact, are
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likely to depend upon the candidate for money and supplies. Minor parties
proliferate prior to the election simply to provide labels for groups of
candidates. DPeterzon offers the foilowing description of the situation in
Brazil:

Each candidate for federal or state deputy conducts his own
campaign and runs for all intents and purposes independrnt of party:
The political ovganizations rarvely assist a candidate for office. . .
in any but the most general manner and provide no financial assistangg"
The candidate must sell his name and himself in any way that he can, "
Personalist partics. . . were led nationally by a prominent
figurce who possessed either considerable personal popularity, or
wealth, or both. Ttor one rcason or another, the leading personality
preferred to remain irdependent of the major parties, finding greater
success and setisfaction in condueling an organization of his own,
The other wembers of such an urganization were attracted to it either
by ties of personal loyalty <o the leadar or by the hope of greater
personal gain to be obtained through riding on his coattails.
Several of the minor parties. . . lend their party labels to
ad hoc groups that furmed within the state with the sole purpose
of registering a slate of candidates. Thesc groups fommed just prior
to the clection, nomally had little success in gaining office and
disappearcd the day after the election was over, o4
In nations where a party affiliation is not required of the candidate,
. . . . . S
independent candidacics may be as numerous as party cand1dac1es.3
Also, these parties do not perform constituent activities. Because
they are primarily electoral instruments, organizations at the local level
are likely to dissolve after the 2lection; no cadres rcmain to provide
linkages with voters and to deal with their problems. Instead, parties which
have been successful in electing their candidates to the legislature become
parliamentary groups. Their members concern themselves with legislative
maneuvering and only incidentally with constituent problems. However, because
many members have been elected with only marginal aid from the party, the

party groups do not always control the legislative process; rather, it is

often every man for himself with executive cooptation of legislators and
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desertion from one party to another fairly common occurrences. S0

In these systems, parties participate only marginally in electoral
and constituent activities; generally, the legislator is on his own. The
question then is why such weak parties are associated with weak legislatures
in developing systems when the British Parliament Increased its strength
and the American Congress flourishes undor qQuite similar circumstances?

The answer again involves the resources of the individual legislators. Quite
simply, the legislator in developing systems is ammed with fower political
resources than his Anglo-American counterpart, and confronts a much more
difficult situation,

The 18th century British MP had to fuace a restricted electorate with
only moderate demands to make; the legislator in developing nations must
deal with an universally enfranchised population with an enormous range of
public and private needs. In America, such demands are handled at various
levels of a highly decentralized political system, populated by a plethora
of elected officials. In highly centralized developing systems demands are
quite likely to be focused on the individual legislator, because he is
probably the only participant in the national arena who is responsible to
a local electorate, S’

The British MP was likely to be from a prominent family with access
to vast political resources. The American legislator, though probebly not
from a prominent family, will have a great deal of influence on legislative
decision-making and a large staff to aid him in dealing with constituents.
The legislator in developing nations is likely to be of moderate means
and certainly will have limited access to political resources. His presence

in the legislature in a nation where decisions probably are made by the
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military and the bureaucracy verifies his political impotence. The staff
assistance available to him "is trivial and embarrassing when compared
with that available in establishcd parliaments.”38 In sum, the legislator
is confronted with a heavy load of demands and his political resources
are insufficient to deal with them satisfactorily.39

The result of this gap between demands on legislators and their ability
to produce satisfactory outputs is a decline in the support accruing to the.
legislature. It is possible that this is the course of events anticipated
by executive leaders who permit the establishment of a legislature. They
may conceive of the legislature as a means of insulating themselves from
public demands, Tailures of the government can be laid at the door of the
assembly, and military leaders can often pose as reformers by closing down
the legislature.

The government ensures such legislative failures by obstructing the
activities of political partics and by failing to form an effective party
organization of its cwn. The government will'dominate the relevant political
resources; it will control communications, its police will harass party
organizers, it will exploit govermment power to prevent financial resources
from reaching party politicians. GCovernment leaders rcmain aloof from
party politics and treat such activities with public d;sdain.40 If a govern-
ment party is established, it will serve simply as an electoral vehicle and
perhaps a rallying point for those who can be persuaded to support the
government in the legislature. Significantly, constituent activity will be
escheved as this may broaden the organization and force government leaders
to be responsive to a wider demand structure.

In sum, weak parties exacerbate the demand-output gap and therefore

heip to make a legislature weak by reducing (or failing to add to) its support.
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This provides the conditions for aggrandizement of executive power. Legis-
latures in this situation will find themsclves the subject of executive
abuse and manipulatwon; the existence of the legislature is a matter of
political debate and coups against the institution involving the jailing
of members are expected occurrences. If these legislatures are to be strength-
ened, stronger political parties are required. While this may lead to party
dominated decision-making, it will also lead to a more highly supported
legislative institution.

Strong Legislatures in Doveloping Nations, It is no accident that in

those parts of \sia, Africa, and Latin America where legislatures have the
greatest support and promincnce, political partics are of moderate strength.
Chile, Uruguay, Israel, Ceylon, India, and the Philippines are probably the
nations in the "Third Worla" with the most successful legislative institu-
tions. These nations are characterized by political partics that have
continuous structures, that are not identified with one dominant personality,
that have relatively complex organizations, and that have relatively stable
followings. Moderation of party strength is suggested by open competition
among political parties in these nations, which indicates gencral access

to political resources. In the case of the Congress Party of India, modera-
tion also is suggested by the high degree of pluralism within the party,

In eacli of these systems, constituent and electoral activities are
effectively performed by the party and by the individual legislators. The
extent to which the legislators are independently involved in this process
suggests the strength of the legislature and therefore the moderation of
party strength. It would appear that legislators are least involved in
India and Ceylon, and most involved in Uruguay and the Philippines, with

Chile and Israel somewhere in between. All of these systems are located
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on the top half of the curve in Figure 1, with the Philippines furthest to
the right and India furthest to the left.

The further to the leftr a legislature is on the curve on Figure 1,
the more party dominated the system and the weaker the legislature. It
would seem that successful legislative institutions in developing nations
tend to be party dominated because one would not expect legislators in
developing nations to possess the political resources necessary to support
a stronger, more autonomous institution. However, the Philippine Congress
and the Uruguayan General Assembly appear to be exceptions to this generali-
zation. As in the United States, the strength of both legislatures is
the product of a decentralized party system,

The national parties in the Philippines are loose, shifting alliances
of very strong local organizations; these organizations dominate constituent
activities by performing a wide variety of particularistic and general
political services.4l As in America, the grouping of these organizations
into national coalitions is occasioned by Preéidential election campaigns.42
Legislative electoral activities are shared by the candidates, the local
organizations and private interest groups; consequently, the Philippine
legislator can act quite independently oflhis national party affiliation.43

Therefore, the explanation for the strength of thg Philippine Congress
lies in the strength of the local (as opposed to the national) party organi-
zations, particularly in the performance of electoral and constituent
activities. The fact that in certain situations, the local organizations
depend upon the personal popularity and financial resources of its candidates?4
further strengthens the legislature. Because national governmental outputs
are marginal to the strength of these local organizations, they have little

desire to perform governmental functions or to use their dominant position
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in constituent and electoral activities to enforce party discipline in

the legislature.

The situation in Uruguay is similar to the Philippines. Here too,
national partics (lgmig) are loose coalitions of strong local organizations
that cooperate to achieve national legislative and Presidential majorities,
The legislator's primary affiliation is with the local sub-lema rather than
with the nativnal party and these local organizations work with the legisla;

tor in electoral and constituent activities. MecDonald describes the system
in this way:

One form of organization. . . is the neighborhood political
club whose political functions resembles the old ward machines once
common in United States cities. The sub-lema clubs costablish a
direct access for the voter to the political system. When his
interests arc subverted intentionally or unintentionally by the
bureaucracy, the voter has recourse to the legislator whose club he
supports. . . The legislator can short-cireuit the burcaucratic
maze, cxpedite procedures, and otherwise serve the interests of the
voter. In return, the sub-lema leaders derive a ready-made campaign
organization which springs *o life during the elections. . . . The
clubs serve neighborhood social as well as national political functions.
This on-going involvement and access to the government help explain
the profound stabiliti of the system in the face of cconomic, social,
and political crises,?®

Again, as in the Philippines and the United States, such sharing of electoral
and constituent activities does not produce party discipline in the legislature.
McDenald states that
. . . theoretically sub-lemas can enforce discipline [but] in practice
cub-lema leaders have difficulty doing so since their followers in
the legislature are too few to provide substantial legislative powver,
Moreover, a dissident legislator can bargain with another sub-lema

should he decide to switch affiliations. It is possible to find sub-
lemas of different lemas combining on specific legislative issues., . . .

46
The data from the Philippines and Uruguay suggest that strong legisla-
tures in developing systems exist when national parties are loose coalitions

of local organizations., The resources of these organizations when combined

with those of the legislators are sufficient to perform electoral and
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constituent activities and ther by maintain support for the legislature.
The alternatives appecar to be strong national party organizations that
subordinate the legislature, or weak national organizations that permit the
executive to subordinate the legislature.
CONCLUSION: LEGISLATURE-EARTY SITUATIONS
IN DEVELOPMENTAL PERSPECTIVE

The interdependent relation between party strength and legislative
strength explicated to this point permits a categorization of the types of
change that can be expected to take place as political systems develop.

The origin of party-dominant situations is commonly traced to the
movements for national independence from colonial powers. After independence,
revolutionary movements seek to become governments and thercby assert
control of the new nation. Some are successful; TANU in Tanzania and
Neo-Desotour in Tunisia have been able to govern their nations. These
parties also dominate constituent and clectoral activities and the result
for the legislature has been decisional subordination.

In other new nations, the revolutionary fervor quickly subsided; the
party of independence withered away and was replaced by leadership wadres
that ran the nation in the name of a party which, in reality, no longer
existed. Wallerstein suggests that as the party declined, legislatures
came to be "gatherings of local notables;™ legislators were "representatives
of local electors charged with interceding on their behalf or negotiating
with the central authority."47 In terms of our discussion, this can be
seen as a shifting of constituent activities from the party to the indi-
vidual legislators. A gap then opens between the government and the

legislators, and executive dominance of the legislature replaces party dominance.
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Such developments are of little consequence for the legislature's
decision-making power; it remains weak in either case. However, support
for the legislature may be greater under party domination. In this ~ se,
nonresponsive governmental outputs are party failures because the party is
responsible for constituent activities; under executive domination such
failures may be depicted as legislative failures, thereby discrediting
the parliament,

Systems in the party dominant situation may be the result of a
previous development sequence during which the legislature may have been
more significant. In Kenya after independence, party competition between
KANU and KADU, and then between KANU and KPU, produced a legislatuve that
was mildly prominent in the decision-making process.48 However, in 1969
opposition parties werc banned, and as KANU monopolized all political
activities, the prominence of the legislature receded. In Algeria, the
immediate post-independence period witnessed a disintegration of the FLN
and the simultancous rise of an influential assembly in which many of the
important leaders of the nation sat. After Ben Bella, and later Boumedienne,
consolidated the FLN's power, the strength of the legislature receded and
eventually the institution ceased to exist,2?

Two factors invariably are involved in situations in which non-legisla-
tive, non-party elements assert control of a system. A combination of
fragile political parties and internal or external crisis seems to create
the conditions for unsuccessful parliamentary experiences culminating in
a military coup. In Nigeria, Uganda, Burma, and Cambodia the military
closed the parliament after or during chaotic periods of civil war or

external threat. The numerous coups against parliament that have occurred
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in Thailand since World War II have all been justified by references to a
corrupt and incificient parliament unable to govern effectively in the
face of grave national dangcr.50

In these nations, the political parties were weak on all the dimensions
that have been defined. The legislatures varied in their decision-making
strength but were uniformly weak on the support dimension. The severity
of the problems confronting the nation coupled with the domination - #
political resources by executive elements and the impotency of party
meant inevitable failure for the parliamentary institution; support--low
at the outset-- disappeered entirely, and neither executive domination nor
the passing of parliament cvoked any serious opposition,

In sun, parties, legislatures, and executives compete for access to
political resources without which they cannot perform political activ-ties,
Effective execution of constituent activities is essential for parties
and legislatures in order to create and preserve popular support upon which
they depend. Any legislature is subject to a decrease in support because
of its inability to deal with rapidly increasing demands. ®1  ror legislatures
in most developing systems, any decrease in support is serious because
support is likely to be low initially. The argument here is that in such
systems support for the legislature must remain minimal in the absence of
political party organizations of at least moderate strength that can share

with the legislators the task of performing constituency and electoral

activities.
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