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ABSTRACT

The purpose of this eésay is to develop a frame-
work for the compafative study of the process of political
integration among states in regional international systenms,
An empirical theory of political integration should provide
explanations of the process in terms of: 1, the evidence
that it has occurred; 2, the conditions fa&orable to its
progress; and 3, the dynamics of change. That current
theories generally 1ack such complete exblanatory power 1is
a consequence of: 1, the lack of a model which combines
slifficient complexity with the necessary manageability;

2, the lack of extensive comparative study in areas other
than Weétern Europe; and 3, the lack of consistency in the
use of terms-and concepts,

1Tn this essay, political integration is conceptualized
as a multidimensional process, akin to national political
development, whereby a regional or "partial" iﬁternational
system is transformed to resemble a single political system,
In these terms, political integration is a problem both of
peaceful international relations and of the optimum form
of political organization, In the introductory chapter
these problems are discusséd and the definition of political
integration%is elaborated and related to theories of

international relations and national political development.
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Most important, however, is the notion of
political integration as a multidimensional process,
occurring in: 1, the ways in which states interact in
making decisions; 2., the performance of basic functional
tasks; 3. patterns of communication; and 4, political
attitudes, in the regional international system, The
four main chapters of this essay discuss these dimensions
in turn,

The process of political integration occurs partly
as change in the structures and processes through which
decisions emerge from the interaction of states in the
system. This, then, is the firsf dimension, The second is
concerned with pplitical integration as it involves changes
in the performance of economic, military and social-
cultural functions in the regional system, In the third
dimension we are concerned with how changes in the flows
of communication and in the structures and practices en-
han&ing such flows, are related to the process of integra-
tion, Finally, the process of political integrétion is
viewed as occurring in part as a change in the patterns of
political attitudes in the regional system. The first three
dimensions are all reprgsented by major theoretical works

on political integration; the presence of social-psychological
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assumptions in each of these, however, points to the
additional need for studies of attitude change in the
integrative process, |

A dimension, then, is priMérily an analytical
category. A full explanation of the process of political
integration should consider the evidence of, the con-
ditions for, and the dynamics of, integration in each of
these dimensions, The essential argument of this essay,
therefore, is that éolitical integration cannot be con-
ceived of as taking place, unless certain processes of
change are occurring in the interactions among‘states, the
performance of functions, the flows of communications, and
the patterns of political attitudes, in the regional

international system,
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CHAPTER ONE
INTRODUCTION:

PROBLEMS AND CONCEPTS IN THE
THEORY OF POLITICAL INTEGRATION

Explanation
and the State of Theory
in Political Integration

The study of'pplitical integration in regiona;
international systems has a distinguished pedigree in
the history of political thought, Two problems with
which political scientists have traditionally been con-
cerned -- the élimination or control of international
violence, and the creation of the best possible form of
political unit for the satisfaction of bésip human needs
-- both these“prob}ems are the stimulus and the core of
current studies of international political integration.

Scholars have rarely concealed the normative and
prescriptive bases of their interegt in political integra;
tion.l Moreover, there are mény bodies of fheory, of which
functionalism is a good examplé, whose power to explain
the process of integration is not necessarily lessened by
the occurrence of many normative and presériptive pro-

positions alongside the descriptive and analytical.



An empiricgl theory of political integratioﬁ, indeed,
may often be viewed as a means of demonstrating the
moral necessity or the historical inevitability of
integration in a certain region., Or it may be viewed as
a source of policy advice for those engaged in the plan-
ning and strategy of a particular integrative process,
As a nofmat}ve force, however, integration theory has
generally been somewhat lesé than effective; as a pre-
scriptive influence it has often been somewhat more than
pretentious, But whatever their normative and prescriptive
background and purposes, empirical theories of political
integrafion can and must ultimately be assessed in terms
of their capacity to explain the integrative process.

As an empiriéal phenomenon, political integration
occurs in diverse and éomplex instances,  The sort of
theory which can have general explaﬁatory value for such
a phenomenon is therefore not likely to be derived from
the application of simplistic models to one or two of
these instances. Before discussing these problems of
models and comparative study, we shog}d explore the sort
of explanation that is to be expected and desired of

theories of political integration, In general, at least



at this stage in political séience, what constitutes

a satisfactory’explanatién is relative to the situation
and to the intellectual orientation of the observer.

Where situations are more manipulable, concepts clearer,
and the criteria of relevance and predictive power more
established and consistent than in the study of political
integration, to insist on predictive capacity and
mathematical rigor in explanations is not unreasonable.
But for an area of study which is at present still seeking
fhese preconditions, different approaches and criteria of
explanation are necessary. Explanations of the integrative
process havein fact ranged from the mathematical to the
metaphysical, varyingrin focus froﬁ the movement of trade
across borders to the somewhat less quantifiable movement
of the World Historical Spirit, The first step in giving
some order to this intellectual imbroglio, therefore, is
to suggest what needs should be satisfied by any explana-
tion of the integrative process,

;Firstly, an explanation of political integration
should provide a means for assessing the extent to which
integration has occurred, Whaf, in short, is the evidence
of an integrated system? Perhaps it is misleading to

talk at all in terms of an end point for the process,



The present field of analysis, after all, is occupied
largely by a number of processes of which future
expectations are unclear, Under'these_conditions, then,
explanations will focus on the variables'éssociated
with "more" and "less'" integrated systems.2

Secondly, an e%planation of political integration
should provide the means of recognizing and evaluating
the conditions favorable to the process., Again, the
search at this stage will be for correlations between
certain conditions and‘the higher or lower probability
that the process of integration will be advanced. Even
granted the imprecision implied hgre, and the uncertain
scientific status of integration theory, at least the
search for such variables can be couched in casual rather
than teleological terms, As Rapoport notes, in all
scientific investigation, "teleological explanations tend
to disabpear when manipulative causes are discovered".3

Thirdly, an explanation should provide some in-
sight into the interaction of the various conditions which
constitutes the dynamics of the process, To assess only
the evidence of and the conditions for political integra-
tion is to look only at the static aspects. But how do

international systems actually move from a lower to a



higher level of integration? What are the mechanisms
of change? How does the procesé become self-sustaining?

In terms of theSe three basic needs, current
theory ip the field of political integration'lacks general
explanatory power for the process as it is occurring in
many regi&ns of'the globe. This lack derives essentially
from the inadequacy of many models, for fhe broad compara-
tive study of integration,

Problems arise initially in the formation of models
because theorists are not all interested in political
integration for the same reason, They therefore differ
on their points of emphasis in studying the process, and
on what they consider to be the mark of an integrated
cgmmuﬁity. He who is concerned with the méintenance of
internatiopal peace will settle for a form of community
which differs greatly from that required by the theorist
concerned with optimizing economic distribution in a region.
The difficulty here‘is that models become too specialized
and limited. The influential association_of integration

e N
theory with the desire to_lessen the possibility of violent
internecine conflict in Europe will often remove the
applicability of such generalizations to regional systems

like Latin America, where with one or two exceptions the



international system has not been marked by violent
conflict among its members, On the other hand, the pre-
dominant goals of integration are éften seen as related
more to the optimal political form for a region -- the
efficient and humanitarian development and distribution
of the economic resources of the region; the strengthen-
ing of its diplomatic and military position in world
politics; the satisfaction of a common desire for unity
which haé arisen from perceptions of shared cultural,
economic, social and ideological traditions and interests,
If some problems are associated with the sources
of the theorist's interest, more serious difficulties
relate to the very operation by which a model is created.
No matter what the 1eve1.of precision, the isolation of
variables reiating to the level and the causes of inte-
gration necessarily involves some prior ordering and
simplification of realtty in the scholar's mind, Initially
the application of an analogy or some other such ordering
deﬁice will suggest hypotheses; these will be‘tested, and
the models refined and filled out; theory develops as
generalizations are continually drawn from this model,
applied and tested, But models initially always describe
a phenomenon 'as if it were so'", Accordingly one of the

major dilemmas faced by any social scientist in developing



a framework in which to carry out his investigations,

is how much comprehensiveness and accuracy in mapping
reality he will sacrifice for manageability and'accuracy
in predictiveness,

The development of integrat;on theory calls as well
for comparative analysis.. Thus'as wellvas a framework
which combines a reasonable degree of comprehensiveness
with a reasonable degree of manageability, it is necessary
to have a framewofk which can be applied to a large number
of cases, At present comparative analysis of political
integration is hindered by the steady multiplication of
inconsistently used terms and concepts, by the concern of
different theorists with_diffefent and usually limited
aspects of the total process, and by the prépensity to
concentrate on the Western European experience, ‘The one
systematic attempt, by Etzioni,5 to develop a paradigm and
to apply it to several gttempts at regionai integration,
despite the valiue both éf the framework and of the collection
of studies of integratién, is not entirely successful, The
"paradigm'"™ is only partially applied in the book; and the
evidence, in the second half of the book, of the framework
so carefully worked out in the first half, is not exactly

striking. DBut comparison of this kind is vital, and a well-



conceived model provides categories which take us‘past
the initial problem of seeing if things are comparable
before comparing them,

With all‘of these problems, then, how are we to
conceptualize the process of political integration? The

rest of this chapter will be devoted to this question,

Conceptualizing Political Integration

When a term like "integration™ is the common
property of many social sciences ohe canusually expect
general imprecision of meaning rather than widespread
consensus on usage, -Around the general notion of inte- .
gration as the coming together of components into a whole,
there floats a nebula of.specialized and often unclear
meanings peculiar to economics, psychology, sociology, or
political sciegce. The coﬂceptual 1link between the inte-
grated economy, the integrated personality, the integrated
small group and the integrated political system is, fo say
the least, tenuous,

Even within political science, conceptions of
integration show litt%g tendency to be consistent, To

some theorists, political integration concerns changes in

the way decisions are made; to others it concerns economic



co-operation and not much more; to others it concerns
'a_preoccupatiqq_of one nation with_anqthefA;qhterms of
communication; to others it concerns primarily a shift
in the loyalties of individuals. Scholars who have
emphasized one'of these features are of course generally
aware of the others. But studies have rarely compréhended
the full range of variables related to the intégrative
process; more often they have been based on partial or
fragmented definitions, Studies of the integrative process,
moreover, have focused on many different levels of political
2
organization ~- urban, metropolitan, national,regional,
universal -- and on many different types of organization,
ranging from the monofunctionai to political systems
encompassing the great part of men's activities and
ioyalties.

This essay is concerned with a particular type of
political integration, Although where it is helpful com-
parisons will be made with other types, the major concern
here is with political integration among a limited number
ofléovereign states on a regional basis, In such a setting,
then, we can conceptualize political integration as a
multidimensional process, akin to national political develop-
ment, whereby a regional or "partial" international system

is transformed to resemble a single political system,
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The notion of multidimensionality is of course
in direct response to the narrowness of focus which
characterizes much of the theorizing about political
integration, For purposes of comparative'analysis it is
necessary to move to a more comprehensive, if aiso more
complicated model. As it is viewed here, therefore,
political integration involves change in four inter-
related aspects of any regional international syStem,
each of which must be investigated for a full understanding
of the process. The fqur dimensions are therefore basically
analytical categories which, it is hoped, will lead to more
sophisticated explanations., The level of, and the conditions
for, political integration can be examined in the following
four dimensions: 1, the structures and processes in the
context of which states interact to make decisions bearing
on thé region?l”international system; 2, the performance
of economic, military and social~cultural functions in the
regional system; 3. the patterns of communiéation of
information, goodé and services, and population; and
4, .the attitudes of elites and non-elites to eaéh‘other
and to forms of political organization in the regional
international system.
cEe In the regional international system it is, initially
at least, the individual and collective decisions of the

representative of states which further or retard integration
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among them, But these decisions will be affected by

the patterns and structures of bargaining where elites
interact to make such decisions, by the nature of the
functional relationships among states, by.therpatterns

of communication among elites and trade among states,

and by the attitudes of different peoples to each other,
Each of the four dimensions, moreover, is closely related
to every other. In the decision-making setting, functional
problems are the usual issues, communications are necessary
for information and enactment, and psychological variables
bear on the definition of the situation by decision-makers,
The.performance of functions in the system relieé on trans-
portation andlcommunications media, and its success affects
attitudes to political institutions, Communications,
finally, play a crucial role in the formation of popﬁlar
attitudes fo the performance of the politiéal system, :The
close interplay between these four dimensions should bécome
even more apparené as the discussion progresses. Neverthe-
less in most cases integration'will be at different levels
of advancement in terms of each dimension, and in different
systems it is unlikely that the process begins, develops

and terminates in the same pattern,
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Indeed the general problem of recognizing the
beginning and termination of the integrative process
can prove somewhat awkward. For the former the best
sélution lies simply in casting suspicious glances at
the empirical world. The beginning state of integration
is the sort of regional international system typified by
Western Europe, the Nordic Association, Central America,
the countries of LAFTA, the sevefal African blocs, the
Arab League, and other such groups of states where there
is some evidence of co-~ordination or of interest in
coming together,

But how are we to stipulate the termination state
of a process we have never seen terminated? One suggestion,
which undoubtedly follows from the conceptual affinity
between international integration and national political
development, would be to view the logical end-point as a
sort of nation-state writ large, with the internal divisions
marked by former sovereign states for-all practical pur-
poses obliterated., But the necessity for criteria by
which to assess the level of integration and for models
ghrough which to analyze.thelprocess need not drive us to
postulate such a goal. Even in "national” settings, after

all, integration and disintegration are continuing processes.
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In any system at any time, therefore, the level of
integration is a relative rather than an absolute
thing.,.

If national political development does not pro-
vide a model of the end;state of international integration,_
it nevertheless bears important resemblances to the process
in other ways. Discussing the general problem of nation-
building, Friedrich notes some of these similarities.6
Many of the characteristics of a nation which Friedrich
describes ~-- independenée, cohesiveness; effective
poiitical organization, consent and.support for government,
legitimacy -- can also be seen as the types of goals, on a
regional basis, toward which integration is directed.

In a very real sense, then, the regional inter—
national system is a developing .political system, Some
of the ideas Qf political develépment theory may therefore
be of direct'relevance to political integration theory. Of
particular interest here is the argument that to become a
modern natioh-state a society must deal with six crises
peculiar to all processes of political development.7 The
identity crisis involves the tearing of citizens' allegiances
and identifications between the traditional and the new

political forms, The legitimacy crisis involves the reaching
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of agreement as to the proper nature of governmental
responsibility and authority. The penetration crisis
concerns making government policies effective in the
state by the es?ablishment of rapport on all levels
betwée;“peépiéﬂénd government, The participation crisis
concerns the expansion of popular, group and party
.influence in decision—méking. The integrétion crisis

: ¢
concerns the extent to which the whole polity is organized
as a system of coherent interacting relationships. The
distribution crisis, finally, involves the use of govern-
'ment power to allocate values in the society.

It is not hard to see, in such terms, correspondences
between the process of change from a traditional to a
modern politicél syétem, and the process of change from
a classical interstate to a more integratéd form of regional
system, Some of the crises, such as the participation
criéis, concern primarily the decision-making dimension;
‘others, likebthe distribution crisis, involve the functional
dimension; the penetration crisis is:clearly a problem in
communications; and the identity crisis most directly
involves the psychélogical dimension of pélitical inte-
gration, These different crises, and the various forms

they may take in the context of political integration, will

reappear as themes in the chapters which follow,
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The complexity of the process and the develop-
mental crises do not constitute the only affinities
between political development and political infegration.
Theorists in both fields are investigating many of the
same problems, whether these are related to ends --
internal peace and order, social and economic justice,
the relation of self-sufficiency and military dependence
-- or to means -- the relation of economic and political
development and integration, the role of bureaucracy -and
law, problems of mass mobilization and participation, and
the role of economic power, military capability; and
political culture in the procejss.8 Mo?eovef,_in such
developing areas as Nigeria, the Congo, India and Pakistan,
it almost éppears as if the various sub-national regions are
behaving.much like national states involved with varying
degrees of discomfort and intransigence, in an international
integrative process of doubtful prospects.

As we have conceptualized it, the process of- political
integration involves the transformation of a regional
international system to resemble a single political system,
The notion of "system'" is not used here as it is in the

strictly "systemic" analysis of international relations,
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Typologies of international systems, both real and
hypothetical, are of little relevance to regional
political integration, except as certain initial patterns
of relationships among states are more conducive than
others to regional integration.9 In any case our con-
cern is with concrete regional systems, for which
empirical referents exist in history. Moreover, although
the international system certginly has impoftant effects
on the behavior of states,:the "norms" of the system are
only effective to the extent that they are internalized
by the ac@ors.lO: Therefore in this discussion political
change is viewed as a consequence of the behavior of
actors representing individual, group, national and cross-
national.interests, rather than of any teleological needs
of the system, |

It is sufficient, then, for the purposes of this
essay, to charactérizé the regional international system
basically as a geographical conceptién in which we isolate
several patterns of relationships, several types of units,
and different structures and functions in order to explain
political integratioﬁ among its member-states. The most
important patterns of relationships are the demands and
support for the actions of decision-makers,‘the policy

outputs, and the patterns of communication in the region.11
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The units are groups, parfies and other organizations,

The constituent states themselves act both as units of

the system in this sense; and as foci of demands and
support whose policy outputs may themselves constitute
demands oﬁ the regional system.12 The structures of the
system are simply the institutions through which functions
are carried out, Functions are simply the tasks deriving,
not from the '"needs" of the system, but from the interplay
of demands and support in its units., To say that systems
have functiénal requirements, then, is only to say
metaphorically that its members have basic human economic,
military, social and cultural needs, and that when such
needs are expressed in the sysfem certain characferistig
fupctions are performed by certain structureé. In summary,

then, the notion of "system" is employed rather modestly
here, and provides not so much an explanation of the
changing relationships among states in any region, but a
loose framework under which to collect a number of important
concepts,

The whole general approach developed in this chapter,
is oriented toward the comparative study of regional political
integration and toward the growth of a particular type of

theory which offers explanations of such processes on as

broad a scale as possible, The systems framework, the
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suggested affinities with national political develop-
ment theory, and above all the conception of political
development theory, and above all the concept;on of
political integration as a complex, multidimensional
process, are important steps in the direction of such

a body of theory. The next four chapters will explore
the dimensions of political integration. Many of the
themes intrdduced above will recur throughout. In the
main, however, the task will be to suggest some evidence
of, and conditions for, integration in terms of each
dimension, to investigate the dynamics of integration
in each case, and to relate the four dimensions to each
other and to this whole complex process of political

change in regional international systems,
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CHAPTER TWO
THE FIRST DIMENSION:

STRUCTURES AND PROCESSES OF DECISION-
MAKING IN THE INTERNATIONAL SYSTEM

Introduction

However shbpworn and barren the debate among
political scientists may be over the "essence'" of
politics, it does, in a number of its manifold forms
of resolution, give us an important initial perspective
on problems of political integration, Generally the
locus of the political hag.been traced either in the
institutions of government, in the notion of decision,
or in the conflict of power and interests.1 All too
often, however, theories of political integration have
passed over the involvement of such "political'”™ aspects
in the process they purport to explain, The comments of
two astute critics of integration theory are of interest
in this connection, Claude observes that supranationality
"has contrived no genuine escape from sovereign states,”
that if "may be a step toward federal unity, but it is
a step taken by governmen?s, whichvretain the capacity
to decide whether to take further steps forward, to stand

i 2
still, or to retreat," Hoffmann points out that the

21
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process of political integration is set in motion by
po;itical decisions, and that it is therefore neither
self-generating nor automatic,

To reassert such an emphasis on governments, on
decisions and on conflict in theorizing about political
integration is not, however, to ignore the involvement
of a wide variety of actors and interests in making the
decisions which affect political integration., Indeed,
depending on the internal political and economic develop-
ment of the regional international system, and on the
extent of its integratioﬁ, nongovernmental, cross-
national and "supranational' interests can play a major
role in decision-making., We are concerned, then, with
all such actors and interests as they combine to affect
the process of integration in a regiOn.

Decisions are as much the product of collective
bargaining as of board meetings, of negotiations as of
cabinet deliberations, of conflict-resolution as of
policy-making, Whether a government acts unilaterally,
whether governments co~ordinate policies fully 1in some
field, or whether an exhausting process of bargaining

takes place, then, we can say that decisions are being
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made for the regional international system., This

chapter will explore and develop the theme that the

state of integratioh in such a system is recognizable

in the structures and processes of decisions as viewed

in the above terms, and that certain aspects of these
structures and processes serve to enhance the integrative
process,

Here, as in Lindberg's study of the EEC, "It is
not policy content, but the method and the context of
decision-making that is of gfeatest interest".4 In short,
we shall try, as far as it is possible, to abstract the
structure and the processes of decision-making from its
content., In later chapters, when we discuss economic,
military, social and cultural functions, and the com-
munications and psychological aspects of integration
theory, we shall also touch on features relevant to decisions
-~ the basic needs from which demands arise, how decision-
makers, other elites and non-elites communicate, and how
psycholbgiéal elements affect those involved in decision-
making, When we discuss the structures and processes of
decision—making, then, we are tel;ing only one important

part of the story.
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According to Lindbverg, the essence ef a political
community is "the existence of a legitimate system for
the resolution of conflict, fof the making of authorita-
tive decisions for the group as a whole."5 Political
integration, then, is foremost a-"process whereby nations
forego the desire and ability to conduct foreign and key
domestic policies independently of each other, seeking
‘instead to make joint decisions or to delegate the decision-
making process to new central organs".6 In accepting this
as an important but incomplete cenceptualization of the
total integra&ive process, we shall suggest that in terms
of deciSion—making the fundamental contrast between the
more and the less integrated regional international system
is that, in the former, actors, policies, structures and
processes tend to be oriented primarily toward the region
as a whole, while in the latter, primary reference is
consistently to the nation-state, We are therefore con-
cerned with the conditions that produce change from the
latter condition in the'direction of the former, and how
this chaﬁge ean be recognized as having occurred.

What sort of framework might be used to examine
this process? The comprehensive literature on decision-
making provides suggestions as to how we might sketch out

the territory to be investigated., Just as decision-making
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models range from the purely rational "economic man',
through Simon's addition of environmental and psycho~
logical constraints, to Ver& complex notions of the
policy-making process,7 so also conflict models range
from mathematically simple two-person zero-sum game
theory, through more complicated purely competitive
models, to Schelling's complex schemes of interdependent,
mixed motive games.8 In all these models, decision or
conflict, simple or compléx, there are common - -elements

in terms of which we can analyze the process of decision-
making in political integration.

Specifically; it is important first to see how
information is gathered as to alterqative courses of
action and their consequenées if followed, and how these
consequences are evaluated in terms of likelihood and
preferences, Then'we-must examine how éonflicts over the
factual and value premises of decisions are resolved and
how the outcomes affect the integrative process., To
describe this process as it relates to integration we
need a framework which focuses, first, on the types of
actors involved (representatives of states, interest
groups and parties whether natidnal'or cross-national,

the supranational bureaucracy); setondly, on the nature
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of the interests and issues involved (sources, whether
the interests coincide, converge or conflict, the

nature of support); thirdly, on the structures of the
environment in which the interaction of these elements
takes place (nature of socio-economic systemé, types of
organizations, extent of formalized relations among
states); fourthly, on the mode of resolution of conflict
(minimum common denominator, splitting the differencé,
upgrading common interest); and finally, on the nature
of the outcomes (how they relate in content to the views
of each actor, whether they are accepted by all, how
they are enforcéd, and;how they affect crucial areas of
interest), In this general framework, then, we shall
examine variables relating to the level of integration

and to the conditions for integration,

Evidence of Integration

1. The actors involved in decision-making for
the regional system can be a good indication of its
lével of integration, Fifst of all, the more the interests
of the regién as a whole are representedvby actors in
important decisional roles, the more likely it is that
the £egiona1 system has already attained a high 1ev¢l of

integration., At present, even in the EEC, the number of
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actors in such foles is not great, and there remains
some ambiguity, for example, as to whether Commissioner
Mansholt represents foremost the EEC Commission, an
agriculture interest, or the Dutch., In less integrated
systems there are fewer ambiguities only because fewer
such roles exist; in more integrated systems we would
expect these roles to be predominant in most decisions,
Another indicator of integration with respect’
to the actors might be the extent of involvement of
regionally-oriented politicians, bureaucrats, experts
and interest-group leaders compared to the involvement of
their nationally-oriented counterparts. Lindberg, for
example, has suggested that a rough index can be derived
by multiplying the number of annual meetings of a suitable
international decision-making body by the number of
_officials'of each of the above types involved before
proposals emerge and during the decision—prbcesé itself.
Other aspects relating to the actors include the
importance of the interést they represent to the decision
at ﬂand, their bases of support, ﬁheir committment to a
partidular'outcome at all costs, and their access both to
information and to éapabilities for action, Ip short, the
more that decisions taken to_integrate the regional inter-

. , . t .
national system are viewed as legHmate and necessary arenas
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for thefinvolvement of powerful and influential national
and group interests, the more likely it is that the
system has already éttained a substantial level of
integration.

2, The nature of the interests and issues
involved in any decision related to the inteération of
the system is an extremely important indication of the
level of integration. First, we might ask if in a given
situation there is ény kind of a regional interest directly
and explicitly involved. Thus it is proﬁably good evidence
in favor o£ integration in the EEC that the Community
interest is quite explicitly represented by the Commission
in most bargaining sessions. On the other hapd the.fact
that France'is increasingly calling this role into question
de@onstrates the fragility of such inferenées. Regional
interests are often less openly represented., The tagit
acceptance by the Six, at least until recently, of the
ultimate necessity of political integration,is one example
of the internalization of such interests in the states
themselves, Again, Tanganyika represented a form of Pan-
African interest when, apparently quite out of proportion
to any national interest, she supported East African

10
federation in the ill-fated 1963 negotiations,
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In international decision—making affecting.
integfation, the primary sources of demands and support
are the states, and beyond them and often around tﬁem,
the various interest groups and parties, Certainly
there is no reason why integration should witness any
greater convergence or agreement among sueh interests
than before. What we would expect, however, is agreement
on certain rules of the game and on the extent to which
disagreements should be allowed to go, as well as a
certain consensus that regional décision-making bodies
are the proper arena for such disputes,

3, Turning to the etructure of the environment,
we can search for evidenee of integration in ' several
areas, One of these is the extent of interpenetration of
national and regional:bureaucracies. We would expect fhat
a more integrated system would have a large bureaucracy
which draws fairly freely on the civil services of its
member~-states, and that in such a system'there would be
many high-ranking bureaucrats either eeconded_to this
bureaucracy or, having.served in it, influential in their
own state's policy process,

Indeed, the development of executive, legislative,

bureaucratic and judicial bodies for the regional system
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and their inflﬁence vis a Qis nétional institutions

can be a strong indication of ihtegration. It would

be a good indication that individual states are not

able to.meet all the economic, military and social

demands made on them, and have found it necessary to re-
focus many of these on the organé of the larger system,
Successful political integration, like national political
development, seems closely tied to the growth of a
universalistic and functionally specific bureaucracy.

In addition, the closer the regional system is to having

a generally-elected assembly and an executive body which
représents primarily the general interest, the more it can
be said to be integrated. Here, however, we are touching
on the nerve-ends of national sovereignty, for implied

in the development of such institutions is a shift from
unanimity to majority rule among states, From the evidence
in Western Europe, Where the acceptance of the programmed
increase in majoritarianism has been anything but smooth,
from the African experience, where the planned majoritar-
ianism of the OAU seems even more distant, and indeed

from all such examples of the integrative process, we must
at present draw the conclusion that either our criteria
are too demanding or the level of integration is in no

case very high in- this respect,
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A final consideration here is the effective
system-wide development of interest groups and political
parties which focus‘expectations-on, seek acceés to, and
raise issues for, the.regional institutions, The
existence of the latter is of course essential. The
'éxisﬁence of cross-national industrial organizations,
youth groups and trade unions in the system, 1s no
substantial evidence of integration, when, as in Africa,
their demands and support.can only be effectively expressed
and directed through national governments;

4, Both Haas and Lindberg suggeét that a high
level of integration can be inferred if conflicts in the
system are resolved predominantly by'"upgrading the common
interest", that is, redefining the conflict "so as to work
out a solution at a higher level, which almost invariably
implies the expansion of the mandate or task of an inter-
national or nationél governmental a.-gency".12 Decisions of
this kind, as Haas points out; are a significant modifica-
tion of the usual diplomatic forms of resolution like the
"minimum common denominator" settlements of classical
interstate bargaining, or the "gsplitting the difference"

technique of mediation or arbitration,
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The resolution of conflict in the highly
integrated regional system, then, gives a major role
to actors representing the interests of the system as
a whole, As states become more interdependent and grow
to tacitly accept regional goals, they are more likely
to turn over difficult problems to such a third-party
and to rely on initiatives from it,

5, As a consequence of the above conditions, we
would expect that the more integrated the regional systenmn,
the more the outcomes of its decision-making processes
will reflect the positions of the regional institutions,
This most certainly is the case in the EEC, where the
Commission's proposals were in strong evidence in the
outcomes of negotiations both on the agricultural policy
and on the common external tariff.lS'

Another indication of the level of integration
will be in the extent to . .which outcomes are enforceable
by the institutions of the regional system upon dissident
member-states. The acceptance by states of such a
situation would imply solid commitment on their part to
the system's goals and the establishment of legitimacy
on the part of the supranational institutions, Finally,

the outcomes of decision-making in an integrated system
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will be more than rhetoric; they will tend to contain
specific objectives and commitments, and will usually be
directed to meeting basic functional needs and furthering
the program of integration rather than to reaffirming'
long-term gqals and bolstering morale,

In conclusion, then, the integrated regional
international system, at least in terms of the structures
and processes of decisioanaking, is 1ikely to be
characterized by a large number of system-oriented rather
than nationally oriented actors, by an increasing tendency
to define issﬁes in terms of system interests, and by a
growth in system—&ide governmental institutions and interest
groups with particular influence in the resolution of
interstafe conflicté relating to integration, and by
resolution of conflicts through upgrading'the éommbn

interest,

Conditions for Integration

Having suggested some ways of inferring the level
of integration in a regional international system from
the structures and processes of decision-making among its
members, we must now examine the extent to which fhese
structures and processes can act as conditions favorable

to integration, As is evident in many studies of the
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integrative process, such a distinction petween the
conditions for and the manifestations of political inte-
gration cannot always be sharply dravyn.14 Althoqgh this
can be conceptually awkward, it seems true to say that
many varlables. which appear at first to be manifesta;
tions of a high level of integration also feed back into
the process as cpnditions for its further development,15

1. Several conditions for political integration
relate to the types of agtoré involved, ©One of the most
impo?tant of these is what might be called "elite
dgmplem;ntarity". A highblevel of compatibilit& in the
basic values, outlooks, socio-economic and cultural back-
grounds of those most closely concerned with the making
of foreign policy in the various states of the systen,
would seem to favor integration, To a great extent, the
current fragmentation of the Pan-African movement shows
the effect of common elite experiences with different
colonial powers in different parts of the continent,
Particularly in regions where the elements of political
stability and minimal national integration are lacking,
the coﬁposition of elite complementarity can change

radically. The recent replacement of Nkrumah by a military

regime in Ghana is a dramatic example of the effect of
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internal politics on the elites involved in the inte-
grative process,

Another condition conducive to integration is
the effective presence in interstate negotiations of
actors who can "present the dossier” for the regional
system as a whole, The EEC Commission, as Lindberg points
out, has three principal resources: a monopoly on Community
policy initiatives, a monopoly on expertise, and the
capacit& to act as a catalyst through mediation.16 These
resources have been obtained both through the provisions
of the Treaty of Rome and through the willingness of the
states fo look to third—party initiatives father than
abandon hope of agreement on particular issues, Nothing
like the Commission's autqnomous role has developed yet
in other systems, It could be argued that at least until
recently the Soviet Union played a somewhat similar role
in Comecon, although the methods may have differed, Also,
external actors, such as the United States with respect
to Latig America and Britain with respeét to numéerous post-—
colonial federation efforts, seem to have performed similar
fﬁnctions to those of the Commission in the promotion of
the "community interest";17

What, finally, of the role of creative statesmanship?

Political scientists have a natural suspicion of the "man on
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horseback" theory ofipolitical change, But. surely one
need not ascribe such equestrian leaningsAto "Europeans"
liké Monnet?lthuman and Hallstein, to acknowledge the
effects of their ability to bridge crucial gaps in negotia-
tions by proposing new package deals or compromises, or
to develop practical schemes for the development of
integration., In other settings, however, such as Afr;ca,
where the ideological element has greater weight than.the
utilitarién, the "hero", or the charismatic leader, if he
can demonstrate that he is African first and nationalist
second, could play the sort of role in Pan—Affican move-
ments that he undoubtedly played in nationalist movements.18

'2. Turning now to the interest and issues involved,
we come. to the quéstion of what types of relationships between
national policies generally produce integration; In most
international systems, clearly identity of intereéts is rare.
It is a major theme in the work of Haas and Lindberg, however,
that convergence, and not identity of interests, is the basis
for international political integration.19 States, then,
support integration for different reasonsi |

Such convergence, moreover, may not always be

immediate, and here the actual decision-making situation
can have an effect on ‘actors! objectives, According to

Snydef "certain objective properties of a situation will be

partially responsible for the reactions and orientations of
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the decision-makers" and "the assignment of ‘properties
to q situation by the decision-makers is indicati%e of
clues to the rules which may have governed their
particular responses".20 One such property, as North, Koch
and Zinnes have suggested, is the very fact that by being-
in a decisional situation, no matter how conflict-laden
it may be, actors are in contact and communication and
hence under some integrative influence.21 A second such
property more closely related to the issues is the pressure
to act. In the EEC, for example, the requirements of a
common position for the approaching GATT negotiations
hastened the conclusion of bargaining over the common
external tariff, cher properties of decisional situa-
tions that are relevant to the creation and exploitation
of converging interests, are the extent to which particular
issues are crucial to particular nations (iie., agriculture
to the Netherlands) and how the problem is viewed in terms
of its major functional characteristic (moral, political,
economic, social, military).2

The convergence of national interests, then, is a
crucial condition for the progress of political integration,
but it is a condition which can be rendered more effective,
if not in fact often brought into being, by certain properties

of the decision-making situation,
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3. In the structure of the environment we can
identify several conditions which should favor integra-
tion, Quite apart from the important question of
functional interdependence, which will be discéssed in
the next chapter, the existence of a tradition of at least
some common decision-making between the states can be of
aid to further integration, Very often, as with Canada,
the United States and the International Joint Commission
or NORAD, these traditions and the institutions representing
them may indicate the existence of what Degtsch calls a
“"pluralistic security community",23 which may lead to a
greater degree of integration, Functionalists, however,
often ovérplay this condition; a thirty-year old customs
union and extensive co-operation in the East African Common
Services Organization were not sufficient conditions for
political federation of Kenya, Uganda and Tanganyika in
1963.24

Anpther condition of this type is the existence
of a "traite cadre"”, This is a treaty, of which the
Treaty of Rome is a prototype, which binds statés'to
agree within specified time-~limits on specific policies
leading to the general shared objective of integration,

As pointed out earlier, the fact that states are hereby
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"condamnes a reussir",25 has led, at least 1in the
European experience, to reliance on a Community bureau-
cracy and executive which can take real initiatives in
furthering integration,

There are several problems relating to the economic
and social environment of decision-making which we must
touch'pn heye and return to in more detail later,

Decisions are not made in a vacuum, and it would appear
that integration in terms of decision—making is more likely
to flourish in an atmosphere of economic, social and
military interdependence., We can only get around the
notion, based on the European experience, that a high level
of economic and social developmenf in the region is
necessary for such interdependence, and hence for inte-
gration, if we interpret "interdependence' so broadly as

to include the common need, for example, in Latin American
countries, of economic development,

A similar problem is raised with respect %o
pluralism, Haas argues that in the integrating sfstem the
structures and processes produced by interstate bargaining
on a regional level rapidly become centres to which political
parties and groups with cross-national interests seek
access.27 This in turn increases future demands and

support for integration, There are, however, several
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problems in applying this model outside Western

Europe., First, as Hoffmann points out, group theory

is really relevant t0'internationai'relations only once
nations are engaged in community—building.zs Hence in
any regional system where the states continue to interact
without relinguishing national sovéreignty in specific
functional areas, the Haas approach is not useful,
Secondly, in non-Western areas parties tend to espouse
"world-views'" rather than pragmatic goals, and groups
tend to be non-associative and functionally diffuse,

Thus piuralism, as Haas discusses it, would seem to be

an important condition for political ihtegration only if
certain other conditions, akin-to those found in Europe,
are present as well, We may find that what groups do
eXist in less pluralistic societies have different effects
on integration,

4, Tne ways-in which conflicts are resolved in
interstate decision-making can act as conditions for
integration, "Upgrading the common interest",rbecausé
it is most conducive to "spillover" from one functional
sector to others, is clearly the ﬁode of accommodation
most likely to enhance integration., Settlements of this
type at least partially satisfy every party'S‘expectations.

Those who come out second best in negotiations are restrained
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from opting out or wrecking the prbceedings, not by any
altruism, but by the expectation that in the long run
there is more to be gained than lost through co-operation
with the other states.

The existence of such an outlook on the part of
states 1s a necessary condition for the develgpment of
majoritarian decision-making among them, In the QAU this
condition does not seem to be present: tough decisions
are generally either shelved by the Council of Ministers
or handed on for diploﬁatic discussion by.the Heads of
State; and lobbies and groups in the OAU are tempted to
wreck negotiatiéns rather than abandon their claims.30

Accommodation by "upgrading the common interest”
and, to some extent, by "splitting the difference" can have
important effects on integration to the extent that it
results in the growth of institutions which act for the
common interest in future negotiations, Indeed, North,
Koch and Zinnes argue that one of the major effects of
conflict on integration is the emergence of a new 6rganizaf
tion, the development of which will be depeﬁdent on "key
variables'" similar to many of those we have discussed in
this section.31

S5, The nature of decisional oufcomes can also

effect the progress of political integration, In this

connection the timing of reallocation is of particular
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importance, If a decisional outcome calls for too much
sacrifice by a particular state'before its commitment
to the integrating system has completely jelled, dis-
integration may follow, as it did in the Britiéh West
Indies and in the Egypt;Syria union.32

Outcomes also ;id integration if they serve to
perpetuéte perceptions that progress is being made in
integration, As Lindberg notes, EEC decision-makers were
desperate for a resolution of the agricultural deadlock;
"Something had to be doné if the Community wefe to avoid
the politicall& and psychologically damaging twin failures
of being unable to complete the acceleration, and of having

to admit that the goals of the first stage remained
33

unachieved,s."s

The outcomes also aid integration to the extent
that central institutions are charged with their execution
and enforcement, If the tasks are specific in nature, the
institutions' role may be purely technical; if the tasks
are open to some interpretation, the institutions may find
room to take initiatives and increase their mandate,
Finally, we must consider the amount of controversy and
importance attached to a given dec;sion. Povolny notes
the propensity, not peculiar to African statesmen, for

agreement to be strongest on the decisions that are the



43

least productive for integration.34 Clearly progress
in integration can only come about to the e%tent that
decisions are sooner or later forthcoming in the i;sues
that divide states as well as on those that unite them,
Conclusion:
The Dynamics of the Process

The main argument of this éhapter has been that
it is possible tp draw conclusions about the level of inte-
gration in an international system from the structures and
processes of inter-state decision-making., Moreover, these
structures and processes will themselves act as conditions
favoring integration, To conclude the discuésion of the
decision-making dimension it would be useful .to try and
sketch out a view of the actual dynamics Qf the
integrative process as it concerns decision-making,

The starting point we can draw from Hoffmannts
analysis of the complex international relationships in the
Atlantic Community, In any potentiélly integrated inter-
national system such as this there are at least four
types of interaction among states all at the same time:
first, despite bonds that may exist, the states can act
towards one another as sovereign entities; secondly, there
may be one state in the system which, in some areas of
common interests, is almost completely dominant; thirdly,
within the system there may be subgroupings of states which

act together in certain policy areas; finally, there are
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the relatioﬁships where the states interact as members
of a possible political community.35

In the first three cases the international system
can be said to resemble a primitive political system,
where formal, effective system-wide government is absent,
members use violence, threats and self-help to achieve
objectives, law is derived from custom or from explicit,
particular bargaining relations, and political units within
the system are functionally diffuse.36 Political inte-
gration involves the expansion of the fourth type of
relationship into policy areas where the previous three at
present are predominant, In the decisidn—making dimension,
then, political integration involves the development of a
legitimate supranational governmént with real powers in
policy areas traditionally under the purview of national
states, Political integration, like national political
development, has many other aspects as well, but in both
cases the growth of policy-making, administrative and legal
structures and processes for the system as a whole is of
first priority,

The end of fhe process need not be conceptualized
as complete centralization and the obliteration of the other
three types of relationships, and indeed of the states
themselves, Indeed this is unlikely and unnecessary,

Integration is undertaken by states because they cannot
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alone meet all the demands made on them; it should there-
fore develop any so far as is necessary for those demands
to be met, Within the framework of a federal union, then,
states may still, within limited spheres, interact in ways
not characteristic of political communities,

At any stage in the process of political integration
in the decision-making dimension, demands are exerting
pressure on states, states are seeking new capabilities to
meet them while resisting encroachments on sovereignty,
and the various types of interactions are coexisting un-
easily in the international system. We thus have the elements
both of a crisis of legitimacy and of a crisis of penetration,
The continued progress of integration depends on whether
agreement can be reached on the proper extent to which
supra-national decision-making structures and processes
should make inroads into areas of national policy-making,
and on whether the supra-national institutions can make
thelr policies felt and meet demands in all parts of the
system. The overcoming of these two crises will to some
extent be a consequence of the types of actors involved in
decision-making, the nature of the interests and issues,
the structure of the environment, the mode of resolution and
the nature of the outcomes of specific conflicts, In
addition, however, other variables related to the economic,

military, social and cultural functions of the system, to
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communications patterns in the system, and to the
attitudes of its members, will also have important
effects in these developmental crises, These will be

discussed in the chapters which follow,
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CHAPTER THREE
THE SECOND DIMENSION:

PERFORMANCE OF
BASIC FUNCTIONAL TASKS

Introduction

A political system is characterized not only by
the way decisions are made and conflicts resolved within
it, but also by what those decisions are about ——_in
short, by the nature of the functions it performs, their
inter—relatioﬂships, and its effectivenesé in carrying
them out, These functions are the tasks performed by
structures in the system, and are products of the inter-
action of individual and group interests, which broduces
demands on and‘support for, the political system.,

These demands can be said to arise from the
economic, military, social and cultural needs of individuals
and groups, In our recent experience it has been the nation-
state which has ﬁroved thé most effective political form
for the satisfaction of these needs; as Katz suggests,
its basic overall functions have been: 1, the maintenance
of internal intégration, 2, the maximization of a favor-
able input-output ratio, and 3. survival_gnd protection

against enemies.l Functional theories of international

51



52

political integration are concerned with how the as-
sumption of such functions by structﬁres “"beyond the
nationfgtate" ~- whether this arises from voluntary
international co-operation or from the over&helming
pressure of basic demands -- can lead to political inte-
gration among nation-states, Political integration, then,
like national political development, can be considered
not only in terms of decision-making, but also in terms of
the basic functions with which those decisions are concerned.
It is not the purpose of this chapter to enter into
a long critical discussion 6f functionalist theories of
political integration, It is important to note, however,
that such theories take at least two forms, The first of
these, which we might characterize as "traditional"
functionalism, is based on the belief that it is possible
to integrate states by emphasizing international co-
operation in "non-political' spheres of common interest
and thereby "weaving an ever spreading web of international
institutional relations’™ on the basis of these interests,
until "practical co-operation becomes coterminous with the
‘totality of interstate relations".2 This theory, of which
David Mitrany has been a major exponent,3 obviously contains

prescriptive as well as empirical elements, and indeed, it
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has been engaged in a continuing battle with federalist
theories of rapid political integrat;on, for the minds
of statesmen,

A second form might be called "pluralistic”
functionalism., This approach, as developed particularly
by Haas, is based on the observation that 'certain kinds
of organizational tasks most intimately related to group
and national aspirations can be expected to result in -
integration even though the actors responsible for this
development may not deliberately work to&ard such an end",
Integration, then, results from an "institutionaiized
pattern of interest politics, played outfwithin.éxisting
international organizations".4 In séeking‘fo expl;in the
process of political integration the pluralistic functionalist
explicitly rejects the traditional functibnalist's reliance
on the non-controversial, in favor of a focus on con-
verging objectives in a milieu where there 1s pressure
toward shared decisions,

In investigating how changes in the ways that
basic functions are performed can bring about political
integration or indicate the extent to which it has pro-
gressed, We shall have to keep both the above theories at
hand. Although in the face of Haas' sophisticated fo?mula—

tion traditional functionalism appears both restrictive and
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nmaively optimistic, it may prove of some explanatory

value in integrating systems which do not feature all

the elements necessary for the flourishing of interest

politics on a cross-national scale, Moreover, because

the focus of this essay is strictly on limited, regional
international systems, a further qualification must be
added to both approaches. Mitrany is not interested in
regionalism,5 and Haas formulates his pluralistic
functionalism for application to the global system in
which the ILO operates. For us, however, the economic,
military, social and cultural differences between systems
could be important considerations, Again; we must be
concerned with the effects on systems of their relations
with external states and with other regional systems,

Of the functions to Be discuésed in this chapter,
the economic are probably the most fundamental and the
most likely to generate controversy, For this reason
pluralistic rather than traditional functionaiist approaches
are likely to be at home here, and studies are likely to
emphasize decision-making and developed economies. -As
Haas and Schmitter acknowledge, however, in recent history
the preceding of political union by close economic ties
has not been strongly evident.6 Haas adds warnings, of

particular interest to those concerned with comparative
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study, about applying generalizations from Europeanf
based economic theories of political integration, to
underdeveloped areas which do not reproduce the physical
conditions, ideblogies, class structure, group relations
or political institutions or traditions of_Europe.7 In
discussing the relation of econqmic and political inte-
gration, then, we must be especially mindful of possible
European biases.

Economists generally refer to.the integration of
two or more national economies as having three aspects:
first, the free movement of trade and factors of production
(i.,e., changes in the allocation of resources); secondly,
economic development and the accumulation of capital and
the capacity for "economies of scale" (i.e.,, the effect of
integration on markets, competition, technology and
entrepreneurship); and thirdly, the co~-ordination of
economic policies (i.e.,, harmonization of social, fiscal,
monetary and external policies). Although many of the
variables‘in terms of which we can assess the level of and
conditions for integration are likely to be quantifiable,
we cannot be sure of some important causal relationships,
most notably that of the level of economic development and

the extent of interdependence, to the progress of integration,
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Because, for one thing, it rarely involves the
same piecemeal abrogation of sqvereignty we have seen
in the European experience of economic integration,
military integration has different effects on interstate
relationships, The concept of military integration
includes both alliances among s%ates against external
powers and co-operation among states forvthe peaceful
settlement of disputes in their regional system, Examples
of the former are of course NATO, SEATO and the Warsaw
Pact; examples of the latter are the OAS and the OAU,
Military integration is generally marked by formalized
allianceé qf treaties, often calling for common head-
quarters and command structures; declared common objectives
(in the case of alliances often a common enemy) and
commitments; pooling and specialization in personnel,
technology and weapons; and the co-ordination of strategy
and often even foreign policy.

For a number of reasons it is harder to link
military and political integration in the same.way thaf
pluralistic functional theory has linked economic and
political integration, First, military integration in the
form of an alliance may only mean that the members are
somewhat more likely to go to war with someone else than =

with each other, It is unlikely that in such a case
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co-operation would involve any extensive shifts of
sovereignty, Secondly, while decisions arising from
military integration may often be controversial, they
usually have less impact than purely ecoﬂomic decisions

on interest groups, and these groups have less access to
policy-making processes on the international level., We
might consider, then, that an important effect of

military on political integration, quite apart from that
of the co-ordinated decisions, would lie in the perception
of solidarity for the purpose of security. Such perceptions
could lead to greater ideological justificationé and
psychological backing for economic co-operation and polit-
ical union,

The third category of fﬁnctions is rather more
heterogeneous, and involves what we shall call social-
cultural integration, It concerns the relations of states
with respect to soéial matters such as heglth,~human
rights, educa£ion and social security, and with respect to
scholarly, artistic, and sporting exchanges, scientific
and technological co-operation, and programmes designed
for the purpose, however vague, of emphasizing or re-
generating a "common culture' among partipipating states.
Examples of international organizations that approach the

problem of integration in this way would be the ERast African
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Common Services Organization, and the Council of Europe.9

The assumption behind such programmes is clearly
that the sharing of basipally technical and non-divisive
problems, and mutual exposure to cultural experiences,
will lead to constant increases in the spheres of co-
operation and to the "learning'" of psychological attitudes
that will decrease the likelihood of serious international
conflict, This, then, is forémost the territory of the
traditional functionalist., Problems which can be settled
by computation or judgement rather than by compromise, are
"likely to further integration, not so much by involving
groups in international decision-making but by increasing
popular perceptions of common interests. It may well be
that in certain types of integrating international systems
this thesis has more explanatory value than it has in the
European setting.

These three sets of functions -- economic, military,
and social-cultural -- are obviously closely interrelated
in many respects, Social-cultural integration, for example,
is affected by economic and military integration, Labour
mobility in the EEC has produced a need for Europe-wide
solutions to the social problems of migration, and Article
Two of the North Atlantic Treaty has produced hesitant

efforts at promoting the cultural unity of the Atlantic
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Community, Economic integration is influenced by
military and social—culfural integration, The need to
develop "infrastructure" for NATO affects transportation
and the deployment of resources in national econohies;
and in Africa‘patterns of economic co-operation have
tended to replicate patterns of common colonial experience,
Military integration, finally, is affected by economic and
socgal—cultural integration, Evidence of success in the
Schuman Plan had a great deal of influence on the idea,
however abortive, for. a European Defence Community; and
African awareness of a common heritage of experience with
Europeans isfmanifesfed in the pledges of military co-
operation to be found in the Casablanca Charter and
similar declarations.lO

In the discussion that follows, the three categofies
of functions will be maintained as we suggest variables in
terms of which the level of and the conditions for inte- -

gration in the functional dimension can be assessed,

Evidence of Integration

With respect to economic functions there are a
number of objectivé criteria by which we can assess the
level of integration, The first aspect of integration,

the fre7éovement of trade and factors of production, can
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be examined in terms of national economic policies,
Tariff levels and quotas, restrictions on the movement
of labor across borders, and ceilings on foreign capital
investment can therefore indicate how far economic inte-
gration has proceeded;, In addition, it is important to
look at the effects of such policies, that is, to measure
the actual flows of trade and factors of production among
states in the system.11 Figures on trade'by states with
other states in the system as a percentage of.total tréde,
on population mobility'and foreign investment, especially
if such figures are compared over a period of time, can
provide useful evidence of the level of economic integration.
The free flow of trade and factors of production
may occur in some economic sectors and nof in others. The
number and nature of sectors in which it does_bccur is
therefore an important indication of integration, If coal
and steel production is integrated in an industrialized
system, we can infer a high level of economié integration,
If in any system primary and secondary industry, and farming,
are all marked by few barriers to factor and trade flow, the"
scoﬁe rather than the nature of the sectors is the important
indication that a high level of integration exists.,
The second aspect of economic integration, the level

of economic development, raises some difficult questions.
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In this section we are concerned, not with the effect
of economic development on economic integration, but with
the former as a symptom of the latter. Later we shall
-discuss the relationship of political integration and
economic development as well, Suffice it to say here
that both the EEC and LAFTA indicate not only.that economic
integration is viewed as a means toward political integration,
but also that political integration can only be marked by
economic prosperity. -It does, indeed, seem reasonable to
suggest that where political integration exists in all its
dimensions, the system economy will be marked by a high
level of incomes, high percentages of incomes directed
toward investment, healthy competitive markets and stable
prices, technological innovation, differentiation of
industries, and other aspects of economies that have passed
"takeoff” and entered the "drive to maturity".12

With respect to the third aspect of economic
integration, the co-ordination of economic policies, there
are again several objective criteria available for assessing
the extent to which states harmonize fiscal, social,
“monetary and external policies, Are tax structures revised
so as to be roughly similar? What ébout labor 1egis1atiop?
What arrangements are made for currency convertability and

the handling of payments problems? To what degree has a
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common external tariff been achiéved? And to what
extent do states co-operate in the location of new
industry in the system?13 Naturaily inferences about
the level of integration are not always easily drawn
from shifts in states' policies in these areas, but to
ignore them would be to remain unaware of important
evidence.,

Turning to military functions we find fewer clear
and quantifiable indices, The existence of treaties,
institutions and other formal aspects of alliances is only
of limited value as evidence of integration., More useful
evidence would be the actual direction and extent of war
preparations by states in the system.14 Certainly the
diplomatic manoeuvering prior to and even during both
World Wars would suggest that states often shift remark-
ably quickly to closer relations with non-allies than with
formal allies., For organizations directed at regional
pacific settlement, the number of times disputes are
settled within the system rather than taken to the UN,
and how successful the organization has been in this respect
can tell us a good deal about the level of militafy inte-

gration.
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The percentages éf personnel, weapons and
strategic materials that are committed to the alliance
or to regioﬁal peacekeeping, muét be examined in sevgral
ways., As a percentage of total American gapabilities,
Washington's commitment to the OAS is small; as a
percentage of the OAS capability it is rather larger,
Clearly, however, the more of their military capabilities
that states have tied up in common operations, the more we
are justified in referring to them as militarily integrated,
The same holds true for the freedom of exchange of personnel,
scientific data and military secrets, and for the contribution
of territory for bases, Finally, the existence of a common
foreign policy in terms of specific goals and attitudes
can often be an indication of military integration. The
Arab League policy towards Israel reflects not only rhetoric
and emotion, but also a substantial degree of military co-
ordination., Again, the development of formalized African
blocs at the UN parallels concerted military objectives
against the vestiges of colbnialiém on the continent.

With respect to the social-cultural functions,
finally, we can look first for formal evidence of co-
operation., The structures and programmes that have
multiplied under the auspices of the Council of Europe,

such as the Commission and Court of Human Rights, the Council
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for Cultural Co-operation, the European Social Charter,
and all the products of manifold European conferences

on everything from education, insurance and criminology
to refugees and the doping of athletes -- all these may
appear trivial in the face of the dramatic achiévemeﬁ£s
and crises of the EEC, Again, the fact that in the
Nordiec Council countries social seéurity is portable and
cultural exchanges are numerous, and yet no common

markét exists, is often held to indicate a low level of
"real' integration.l5 If, however, instead of comparing
social-culturai integration with economic integration,lwe
compare these structures and programmes to what exists
outside the system and to what existed at an earlier date,
then sureiy they can be viewed as important symptoms of a
closer community in their own right.

In systems which are less developed economically,
moreover, drives to put into effect common social and
cultural policies may often be based on the desire to
imitate immediately many practices of economically advanced
welfare states, In such circumstances it is plausible
that social-cultural co-operation, to the extent that it
means increased popular awareness of the system as a whole,

may be an extremely important aspect of political integration.
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Where economic development and social pluralism are
lacking, then, social-cultural co-operation may assume
quite a different role, and be a more important indicator

of integration than it is in more developed systems.

Conditions for Integration

The classic condition for economic integration
lies in the impiications of national economic growth for
conditions in the international system, As nationally-
based industries grow, the need for investment . capital,
labor, cheap raw materials and markets often outstrips
national capacities. ‘The fact that national industries
in developed economies have this propensity to look beyond
national boundaries, then, is a condition, at the least,
for a highly interdependent international economic system,
and at the most, for economic integration. But, as mentioned
earlier, in less developed regions economic intégration is
viewed as a condition for economic development, .In a sense,
then; the need for development is acting in such cases as
a sort of "functional equivalent" for development itsgelf,
Given this basic condition, a number of other
important variables come into play. One is the role of what

Deutsch refers to as "core areas'",., These large political
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units are more advanced politically, administratively,
and economically than other units in the system.16 Very
often, as with the Habsburg lands, or the original Swiss
cantons of Uri, Schwyz and Unterwalden, or the industrial
heartiand of the EEC, these areas are also geographically
centfal. In this connection also, territorial contiguity
and the 'sharing of convenient transport routes such as the
Rhine, can be important conditions for integration. Other
conditions bearing on transportation afe notrelated to
geography, and have to do with technological developments
and with ‘discriminatory transport chafges.

As suggested previously, an important set of
variables concerns interdependence, Whethef or not it
is a consequence of economic development, a high level of
intraregional trade indicates such interdependence, and
can be considered an important condition for economic inte-
gration., In the Europe of the Six, intraregional trade
amog?té to 40% of total trade, in former British East

18
Africa, 20%,

in Latin America, 10%, and in Central
America, 6%1? In less developed areas the sharing of
problemsl—é the vulnerability of world prices for the
primary products they export; the need to develop economies

of scale, and the lack of capital -- apparently constitutes

a more important form of interdependence than does trade.
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_Is economic integration advanéed more by
complementarity or by similarity of national economies?
As Btzioni points out, the answer is not at all clear.
Heterogeneity with respect to types of products (com-
petitive or complementary), scale (size of GNP) and level
of‘prosperity (per capita income) is a difficult factor
to isolate. In terms of products, the traditional idea
of comparative advantage (French iron ore for German coal)
competes against evidence of homogeneity in Europe and
Latin America, Great discrepancies in GNP, which exist
in alﬁost every system, with the possible exception of
Central America, are often compensated by a smaller country's
possession of a unique or crucial natural resource, Finally,
with respect to per capita income, Etzioni reaches some-
what ambivalent conclusions concerning the effects of
differences within systems, His evidence for the negative
aspect, however, is hardly decisive, and he might better
have chosen to place more emphasis on his earlier observa-
tion that when income levels are measured against all
existing states more unifications encompass states that
fall in the same general category of wealth.21

There are obviously many other factors that could
possibly, act as conditions for economic integration, In

developed systems, the number and typé of sectors in which
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the process is initiated will be impértant, and it.is

usually assumed that successful integration must commence

in basié industries so that '"spillover” can be maximized,

Another condition might be how the region stands in

relation to world trade patterns. The fact that Latin

America had wobbled to the periphery of world trade, and

that its traditional export markets were being threatened

by EEC tariffs and preferences, was éertainly a stimulus

to attempts at economic integration.22 Finally, many

regions may possess unique conditions favorable to integration.

Gordon reiterates the point made earlier in this section,

that less developed economies are still concerned with

public investment in infrastructure and in the development

of markets, both of which can lead to a high degree of

regional co-operation and integration of a definitely

"political™ nature.23 Haas and Schmitter, as well, note

the potgntially important role of unbalanced growth, of the

class of‘tecnicos and of the indigeous problem-solving

style in Latin America.24 |
Military integration, like economic integration,

has its ”classié" condition., This, of course, is the

existence of a common enemy. When we talk in terms of

alliances the argument is plausible. We need only consider
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the Soviet Union and NATO, NATO and the Warsaw Pact,
Israel and -the Arab League, colonialism and the
Casablanca Charter, Indeed, the "common enemy" thesis
can explain broader forms of integration as well.
Shulman notes that Western European integration, because
it posed both an economic and a military threat to Eastern
Europe, produced integration there "by induction".25
History provides further examples, Schemes and movements
for EBuropean unity have been remarkable for their émphasis
on resistanée to various common external enemies, notably
the Byzantine Empire and the Turks.26 Many of the abéve
" examples, however, are also notable in that integration
lasted only as long as the threat, Indeed Deutsch comes
to just such a conclusion in his North Atlantic study.27
The:question of the common enemy aside, there are
other conditions conducive to military integration, whether
this be for defence or for regioﬁal peacekeeping. Geo-
graphical proximity has always been iméortant;laithough
technology renders it less so today. It remains an
important condition where the maintenance of the political
community depends on the use of coercive power to keep
intransigent units in the fold., Etzioni suggests that,

past a certain point, the use of coercive power to maintain

a community will have an increasingly negative effect,
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Similarly divisive effects may arise if military burdens,
either for peacekeeping or for the defence of the com-
munity, are placed excessively on one unit,

Is it a crucial condition.for strong military
integration that economic problems be tied to the military
problems? Haas suggests that in terms of decision-making
styles NATO-is purely a classical diplomatic relationship;
except where defence problems are related to economic
guestions of the distribution of defence burdens and their
relation to welfare commitments.29 Haas! emphasis on the
primacy of economic relations is convincing; yet there are
equally important conditions for military integration where,
aéiin Eastern Europe, one countrynho}ds predominant coercive
power, or where, as in the Arab League, there are certain
predominant hostilities, directed toward an outside state,
which have psychological effects within the alliance.,

Among the conditions for social-cultural integration
there are several which are both important and obvious,
and need 1ittle discussion, These include ease of com-
munications among states, and the sharing of technical
and socialuproblems. Somewhat less obvious, but equally

weighty, is the compatibility of major values held by elites
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in the system. Not only must there be a minimal con-

sensus on what constitute the important questions of welfare,

administration and social justice; as well there must be an

ethos that these problems can be solved by rational plan-

ning and co-operation, The effects of elite differences

in backgrounds and social philosophies are particularly

evident in integration movements in the developing areas.30
The study of political integration has inherited,

quite naturally, a lot of theoretical notions from studies

of nationalism, Among these is the idea that the sharing

of cultural symbols, ethnic origins, a language, a religion

and a sense éf identity plays a fundamental role in the

integration of political communities.31 Many of these

factors will work on political integration through the

medium of social-cultural co-operation., The role of

ideology in international political integration has scarcely

been examined; Nye's study of East Africa demonstrates

fairly conclusively that the mythical and emotional aspects

of PanAfricansm played an important parf in several key

decisions about integration.,32 The implication certainly

is that in less developed regional systems shared ideology

will be a greater condition for social and culturél co-operation;

and because in éuch systems the pluralism and complex decision-

making processes of more developed regions is lacking,
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social-cultural co-operation will loom larger in the

total integrative process., Whether or not this assumption
will be borne out, it is too early to say. In the mean-
time we can at least agree with‘Etzioni that "shared cultﬁre
is not a prerequisite for unification but a requirement that

3
has to be fulfilled before the process can be advanced', 3

Conclusion:
The Dynamics of the Process

In its functional dimension, political integration
afises from the increasing difficulty of meeting economic,
military and social-cultural needs on the level of the
nation-state,. Either through the straight co—operaﬁion of
sovereign'states, or through compromises Qf this sovereignty
broughf abbut through interaction in a pluralistic decision-
making context, the performance of many of these functions
becomes the province of the regional international system
of which these states are each part, In so far as such
changes take place, we can say that the characteristics of
the international system are changing and that it is becoming
more integrated,

As suggested earlier in this chapter, there are

two major clusters of variables relating to this process of

integration. The first has to do with the nature of the
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functions involved, Pluralistic functional theory relies,
in its explanations of the dynamics of integration, on the
concept of "spillover™ from one functional sector to
another. For example, the effects of free trade in certain
commodities are soon felt in the transportation sector, as
increased flows cause pressures to rationalize regulations
aﬁd-methods for moving the goods between countries, The
obvious question then becomes:  which functional sectors
have the most potential for spillove?? As Etzioni notes,
claims have been made for the cultural sector (Deutsch),
the military sector (Kissinger) and the economic sector
(Haas).34 Etzioni's most useful insight here; howevef, is
that it is important to consider as well the internal
structure of societies participating in the ﬁrocess, and
the extent of sector interrelation.

This leads us to the second cluster of variables,
those relating to the differences between types of regional
international systems, Etzioni's view is that the "service"
sectors have the least spillover potential, programmes to
which "human values’ are attached, slightly more, tariff
agreements and military agreements still more, and economic
union or common markets, the most.35 But this, like the
pluralistic functionalist thesis, would seem to be a pattern

based almost entirely on the Western European experience,
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It is not unreasonable to assume that in less developed
areas a more important part will be played by the rela-
tions of the system with the rest of the world (i,e.,
trade position, defence, and cultural identity), that the
service sectors will aésume more important role in the
integrative process, and that spillover as a mechanism
may be less in evidénce.

Certain conclusions, then, can be drawn with respect
to the explanatory power of the two schools of functionalist
theory., We start from the assumption that political systems
that are economically developed and socially complex will
be more likely to produce diversified patterns of demands
and support for the performance of functions, than are less
developed systems, In less developed systems there are
more likely t6 be certain salient common interests, such
as the elimination of disease, the replacement of great
power intervention as a means of settling local conflicts,
the deveiopment of viable economic systems, and the gaining
of a greater voice in the UN, Thus the scope of what are
treéted as "technical"rather than "political®™ problems will
probably be greater than in systems where innovation of
services rather than redistribution of wealth is the major
concern, Moreover there should be a greater play for similar:
and not merely converging interests., Finally, as Haés him-

self points out, the assumption that loyalties are a product
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of satisfaction with governmental performance of functions,
and that they will therefore shift to functionally sig-
nificant and successful international agencies, may not
hold up "to the extent that the integrative process is
influenced by nations with ascriptive status patterns,
traditional or charismatic leadership".36 In such cases
perhaps loyalties are more likely to be shifted by "irrational®
appeals such as are involved in the myth of common culture,
and the threat of outside intervention,

While, then, we can agree with Haas! criticisms of
traditional functional theory and accept his refined version
of the ;separability propositions",s_7 his own pluralistic
version has its limitations outside the European context.38
Particularly for the purposes of comparative analysis it
would be useful fo retain elements of both the traditional

and the pluralistic functional explanations of political

integration,
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CHAPTER FOUR

THE THIRD DIMENSION:
PATTERNS OF COMMUNICATION

Introduction

That a political commﬁnity 1s characterized
by the flow of information, goods and sérvices, and
population within it, i1s one of the early insights of
integration theory. Transposing ideas from studies of
national community formation, Deutsch in particular has
suggested that urban, regional and international inte-
gration as well could be explained in terms of communica-
tions theory.1 Patterns of communication, then, can be
considered both as evidence of, and as conditions for,
political integration among nation-states,

As Toscano points out; the assumptions behind the
emphasis on communications flows are that: the higher the
transaction flows between two groups, the more salient is
the one group to the other; the higher the level of
mutually indulging transactions, the higher the level of
poslitive salience; and the higher the positive salience,
the higher the probability of co-operation and integ?ation
between fhe"two groups.2 The psychological premises of

this reasoning will be explored in the next chapter, The
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more iﬁmediate interests is the possibility of drawing
inferences about the level and the likelihood of
integration from the objective evidence of communications
flows,

The crucial variable. in communications theory,
whether it is implicit (as in Toscam's reasoning)or ex-
plicit (as in Russett?!s study of Britain and America)s,
is "responsiveness", The existence of a political com-
munity 1s indicated in part by the level of responsiveness
of members to each other, Moreover; since from thé
cybernetics point of view government is a problem more of
communication than of power,4 the level of development of
a political community is indicated by the responsiveness
of the government to demands, Translated into terms of this
essay, then, political integration in a regional international
system is in part a function of the responsiveness of the
member states to each other, and of the responsiveness of
the evolving system-wide organizations to demands arising
from the system as a wholé.

How is responsiveness to be estimated? Russett refers
to integration as "the process of building capabilities for

; 5
responsiveness relative to the loads put on the capabilities",

capabilities

The simple formula, responsiveness = :
demands

then, en-

compasses all the variables which communications theory
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usually considers, The only problem here is that, besides
the "objective” capabilities, which include the facilities
for attention and communication (formal and informal
institutions; frequency of use of physical channels of
communication), the numerator of this formula also sub-
sumes "subjective' variables relating to hmutual identifica-
tion" (mutual sympathy and loyalties, "we-feeling", trust,
consideration, the will to treat others' requests with
indulgence).6 But while communications theorists emphasize
these subjective aspects, and refer to integration as "the
attainment, within a territory, of a 'sense of community?®
and of institutions and practices strong enough.and wide-
spread enough to assure, for a *long' time, dependable
expectations of ’peaceful change' among its population",7
‘their reliance on the quantifiable gives them by and large
only "“secondary" objective criteria by which to estimate the
exlistence of these social—psychological traits,.

In this chapter rathgr less hope will be placed on
the questionable facility of making such an inferential leap.
Whether or not they can be directly related to attitudes;
communications flows do ne;ertheless indicate certain
behavioral regularities. Thus, in order to know the level
or the likelihood of politiéal integration we can look at

the flow-patterns of information, goods and services, and
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population, without being required to worry about the
attitudes or potential attitude chénge; these may imply,.
Indeed, the question of attitudes i1s much larger than
the explanatory capacities of communications theory alone,
and must be discussed on its own in the chapfer which follows,
Communications theory, then, can never be the whole
of integration theory, Patterns of communication alone
do not determine how decisions will be made in integrating
systems; nor do they necessarily reflect how economic,
military and social-cultural functions are performed in the
system., A quantitative increase in responsiveness need not
imply a qualitative change in decision-making styles, in
functional demands, or in attitudes.8 Nevertheless, to
ignore the capabilities and loads relating to responsiveness
would be as unehlightening as to éverplay their importance,
How people characteristically communicate is a crucial
element in the formation orwchange of political communities,
Communicafioniis social behavior, and the growth of a system
of such behavior is an essential aspect of any form of
politicél development. Moreovér, it is reasonable to assume
that more and more correlations can be made between the
findings of communications theory and those of other types
of integration theory, so that some idea can be gained of

the relative weight and usefulness of its indices,
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Having, it is hoped, eliminated some major pre-
tentions (and perhaps fostered others), we might now
return to the problem of measurement, Quantifiability is
at once the major advantage and the chief problem'in the
communications dimension of political integration theory,
It is an'advantage because it implies the existence in the
researcher?s mind of a simple, easily manipulated, pre-
dictive mathematical model of integration, As long as the
extent of abstraction and the number of variables omitted
in the ordering of a complex reality, is specified and
clear, such models can be useful both for heuristic and
explanatory purposes.9 If, however, the communications
theorist succumbs to what Bull calls the characteristic
"fetish for measurement",10 and ignores what may‘be
important in favor of what is undoubtedly quantifiable,
then any advantages to be gained from the operations which
models make possible will be lost 1in the increasingly
obscure and tenuous relationship between the model and the
" reality of integration,

Bearing in mind these advantages and limitations,
we cah examine some of the ways of estimating_responsiveness
as evidence of and as a condition for political integration,

It may be possible to measure the loads -- that is, the
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denominator of the formula -- in terms of the weight,
direction and number of demands made by states on each

other and by the system on the system-wide érganizations.
But the notion of loads is complicated by the fact that

not only demands but also the rather less manageable
"situations needing attention” are part of the limitations
on responsiveness,ll Therefore, to estimate responsiveness,
or the likelihood that demands will be both heard and met
with indulgence rather than deprivation, it would probably
be better to focus primarilonn capabilities,

The capabilities can be considered both as the flow
of information, population, and goods and services, and as
the existence of facilities for such communication, The
existence of the latter can be determined largely by
stfaight observation of institutions and practices, With
respect to the former, we are aided by a number of formuiae.
First, there is the "null model", which compares actual
and expected volumes of communication between units and
thus prdvides an index of cohesion, The expected volume is
based on world patterns estimated without consideration of any
special relationships between states, so that the amount by
which the actual flow exceeds the expected can be faken as
evidence of integration, In its simplest form the '"null

model!" emerges as a "transaction index" actual - expected
expected

4
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actual 12
or as an index of "relative acceptance" (expected).

A second set of furmulae concerns simply the volume of
communications, The ratios of input to output or of

domestic to foreign communications for individual units,13

"preoccupation ratio”™ of the number of

as well as the
communications from a particular unit to another, to the
total number of communicatiohsl4 ~-= all thesevformulae are
based on the assumption that the more two units are inte-
grated the more they will communicate among themselves
rather than within themselves or with other units outside

the system, Finally, the Newtonian-looking formula Pl P2

D2

incorporates the effects of distance and the size of popula-
tiong into the consideration of communications flows between
states.l5 These various ratios serve as useful illustra-
tions of the sort of relationships that can be investigated
as evidence of and conditions for integration in the

communications dimension,

Evidence of Integration

In general a regional international system is
likely to be integrated to a substantial degree if, both
among its member-states and in its system-wide organizations,

there exist, first, structures and practices which facilitate
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responsiveness, and secondly, great communication of
information, population and goods and services, which

both indicates and helps to ensure that such responsive-.
ness exists, In fhis sectipn we.shall look first at the
relations of states to‘each other and then at the relation-
ship of organizations and system,

1. In the relations of the states in a system to
one another there are a number of structures and practices
which, if pfesent, would indicate a strong tendency to
responsiveness, First, such a practice among foreign policy
elites is mutual consultation over the foreign policy deéisioné
ofrone.state when these are likely to have serious implica-
tions for the éthers. Whether formal structures exist for
this purpose (the International Joint Commission for Canada
and the United States 1s an example), or whether there is
mereiy a propensity to "get together" on quéstions (as among
the African blocs in the UN), the habit of mutual consulta-
tion and exchange of information is an imporfant indicator
of integration, The frequency of disruptive incidents, such
as the Suez crisis in Anglo-American relations, can be a
dramatic, 1f not always sufficiently sensitive,-measure of
this type of responsiveness,

Secondly, structures and practices which assist the

flow of information among socio-economic and political elites
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are also evidence of resbonsiveness. Cross-national
industrial groupings, labour unions.and political parties

are examples of such structures, Where such structures

do exist,‘as in Western Europe, co-ordination of economic

and social policies is facilitated; where they exist to a
less degree, co-ordination is less evident., In Latin
America, there is a danger that the drasti; tariff reductions
in LAFTA, desired by some states, may kill some nationally
important'fledgling industries in others,

Thirdly, the frequency of opportunities for com-
munication among these elites as well as among non-elites
is to a great extent dependent on the degree of official
resistance to such contacts, Resfrictions on travel or
cultural exchanges with other countries in the system (such
astosta Ricat's refusal to take part in the elimination of
visa requirements in intra-Central America travel)16 are
therefore asvmuch evidence of a lack of responsiveness as
they are of the iack of conditions for it,

A final structural characteristic of responsiveness
is the existence of facilities for the flow of mass com-
munications between states, Shared radio and television
networks or‘érrangements for prograﬁ exchanges, and the
free flow of publications among states constitute evidence

for a state of mutual responsivenéss,
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What can we tell about the level of integration
from the actuallflows of communications? On the basis
of the formulae discussed earlier, we should expect, first,
that the actual exchange of mail, telegrams, hours of mass
media consumption, and other forms of information, the actual
trade and investment figures, and the actual movement of
tourists and immigrants, be significantly higher in the
system than the "null model” projects them to be, Secondly,
in a highly integrated system it is probable that £he ratios,
for states, of foreign to domestic mail, trade and population
flow will be higher than in less integrated systems., Further-
more, the preoccupation ratio should show that the great
percéntage of these external communications is with other
states in the regional system, The fact, then, that trade
within the EEC is double that within the yhreg countries of
the forty-year-old EBast African Common Market,17 no matter
how different the background conditions, is a useful indica-
tion of the comparative levels of integration in the two systems,

2, When we turn to examine the evidence of integration
in the responsiveness of system;wide organizations to demands
in the system, the problem takes on a Somewhat‘different
complexion, ,Whefeas before the problem was one in the rela;

tions between defineable units, now it is one of relations
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within a single unit, In fact, the affinity between inter-
national political integration and national political
development becomes once more apparent, While, too, flows
of communication are usually less quantifiable in tﬁis
case, there are several important qualitative indicators

of responsiveness avallable,

An important indicator of responsiveness is the
freedom which the system~wide organizations have to take
policy initiatives, ‘The obvious example in this connection
is the Commission of the EEK which, by virtue of the
Treaty and as a consequence of the critical decision-making
context, has come to act as a seventh pérty to negotiations,
presenting both problems and proposals from the Community
point of View.18 Such initiatives are usually on
the sufferance of member-states, The OAU machinery, for
example, was unable to act on the Moroccan-Algerian border
crisis until the Unitéd States persuaded Morocoo to abide
by the Bamako agreements (made among Heads of State), which
urged an "African™ settlement in order to keep the great
powers out of the affair.19

Another important indicator of responsiveness lies
in the structures and practices through which demands are
presented to the organizations., In the EEC, as pointed out
earlier, this function is increasingly being performedbby

system-wide interest groups and political parties., In
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Eastern Europe for many years after the war, the Soviet
Union was one party in practically all bilateral agree-
ments; the result was a sort of "wheel" structufe; with most
communications passing along the spokes to the Soviet Union
at the hub, and very few around the rim, Thé system,
particularly in its many costly duplications in production,
soon proved inefficient,.and in recent years a greater multi-
lJateralism has become the pattern in Comecon,

Another indicator of responsiveness is the extent
"to which the system-wide organizations penefrate to and
involve all levels of society in the system, The functional
organizations for the furthering of political union in the
British Caribbean proved incapable of associating the West
Iﬁdians theﬁselVes with their work, and thus soon became
viewed as "just another level of officialdom";Zl In the less
developed areas the "hero"; the mass party and the ideology
of unification may provide vehicles by means of which system-
wide organizations can have an impact on all social strata,
In this connection the mass media, as well as levels of
literacy, assume enormous importance,

The impact of system-wide organizations on the alloca-
tion of goods and services throughout the system is perhaps
an obvious manifestation of the level of integration, If the

organizations and policies of the EEC, or of LAFTA did not
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exist, how different would be the patterns of trade and
investment among their members? Measurement, of course,
can only be based on projection of figures from the pre-
organization period; there is the additional complication
that in different systems different levels of trade-
interdependence may have existed prior to the organizations,
Thus the results are useful only for comparison of the levels
of integration at different times, and not for inter-
system comparison,

Finally, it is useful to look at the extent to
which the political and administrative elites of member-
states involve themselves in the operations of the- system's
organizations, In Europe.the level of such invdlvement is
much highe; than in less developed areas, where the shortége
of skills and education usually means retention of most

political and administrative talent by the nation-states.

Conditions for Integration

It is a curious feature of communications theories
of international integration that it requires very little
rewording to turn discussions of the evidence ofvintegration
into discussions of the conditions for integration, as an
examination of the previous section will.show. Haas rightly

considers this difficulty in distinguishing cause and effect
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and in differentiating between conditions prior to inte-.
gration from conditions during the process, to be a major
drawback of the cémmunications approach.22 And yet there
is truth in Russett's observation that this process of
mutual reinforcement, where evidence of integration "feeds
back" in the form of further favorable conditions, is an
integrai part of the integrative prbcess.23 In this section,
therefore, the conditions for integration will be discussed,
first, as background conditions favorable to the establish-
ment of structures and practices.for communication and to
the maximization of communications flows, and secondly, as
secondary or "feedback'" conditions, many of which have already
been .discussed as evidence of responsiveness,

1. There is no denying the effects of geography as
a background condition. Both_symbolically and in terms of
the logistics of communication the proximity of, and the
physical barriers between, states, influence greatly the
extent of their interaction, Geographical regionalism is a
characteristic of all the major international integrating
systems., Technological developments, of éourse, can often
radiéall& change the very conception of "region', Before the
airplane and teleéommunications it would have been difficult
to talk of a North Atlantic or a Saharan "community".24 To
somg extent, then, despite the tendency for the symbols of

maps to overshadow the realities of communications technology,
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the latter can also be said to affect greatly.the geo-
graphical factor of distance, The same is true also for
physical barriers, although particularly in Latin America
and Africa trade and social mobility are still greatly
impeded, |

| Homogeneity, whether cultural, ideological, religious,
political or economic, is another important background factor,
In Centra America, one of the regions where this seems least
likely, Padelford notes the very.real divisive_effects of
cultural and racial differences.25 Thehdifferent cultural,
social, political and economic legacies of colonialism in
African also hihder communications, as is witnessed by the
rather random relationship between roads and railways in
one country and its neighbour.26 Homogeneity is important
mainly because communications can only flow where they are
received, and the will to receive is very largely a function
of the selection of what is compatible with established
major values,

Shared functional interests can also act as a back-
ground condition for communications, These intéfests bring
governmegtal and socio-economic elites together,vhowever
uncomfortably, across national boundaries for the exchanges
of informatidn presumed to be of benefit to both, From these
interests, too, develop the exchanges of goods and services

and often of population among states, Finally, shared
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functional interests can stimulate interest in the
mass media, and, thereby, a greater flow of information
in the system, A related variable again here is the
capacity for communications, which to a g?eat extent is
dependent on the level of economic and social development,

Another background condition is the relative
capability of the states to exert influence in the system,
As in the case of Eastern Europe referred to earlier, the
dominance of one state in the system in terms of capabilities
for action means that communiéations may be directed mainly
in its direction. The result may be a lack of responsiveness
to fhe needs of the rest of the system. Western Buropean
complaints about the American role in the Atlantic com-
munity can also at times be traced to this source,

2, Having discussed some of the important back-
ground conditions which favor communications within a
regional international system, we must now return to the
secondary conditions, These are the conditions for inte-
gration which can also serve as evidence that a substantial
degree of integration has already occurred, Since most of
them have been described in some detail in the previous
section the discussion which follows will be brief,

With respect to the relations between states in the
system, mutual consultation on policy decisions that may have

common effects, and the existence of structures and practices
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for the exchange of information among all types of elites,
can boto lead to integration through the formation of

habits of interaction and the fostering of favorable mutual
expectations of behavior, Disruptions of this relationship;
however, may occur either if one state decides to act
unilaterally without consultation, or if one state feels
that it should have been consulted but was\not.

Heavyuflows of communications measured in comparison
£o-the null model and by the preoccupation ratio are also
basic conditions of this type. Presumably it is because
these figures show that other conditions exist, that they
are considered to be of such importance. Thus travel,
scholarly exchanges and consumption patterns for mass media
are said to demonstrate at least some compatibility of values;
trade and investment patterns, again, are evidence of
functional interdependence; and the flow of population shows
the absence of mutual fears and governmental restrictions,
This io certainly true, But the development of communications
patterns is also an important condition for integration
because it provides the rudiments of a social system in the
rarified atmosphere of diplomatic relations,

With respect to the responsiveness of system—wido
organ;zations, the capacity of these organizations to take
policy initiatives is a crucial secondary condition.

Naturally, wherever full-time regional bodies like the EEC



97
Commission, the LAFTA Executive Committee or even the
Secretariat of the Council of Europe exist, they have, if
only by virtue of their day-to-day contact with system-
wide problems, a persuasive position in the communications
within the system., Where, as in the Treaties of Rome and
Montevideo, states are gradually to forego veto-~rights in
certain policy areas as integration moves ahead, the central
organs are likely to acquire greater room for manoeuver,
In many cases, however, the tremendous increase in demands
which takes place at the same time, could act against increased
reéponsiveness and thus feed back negatively into the process
of integration.

The ways in which demands are represented in these
organizations is a second important condition, The Western
European experience suggests that a clo;e replication of
national interest-group politics provides the greatest
stimulus for integration. Demands, however, may also be
communicated by national representatives in system-wide
bodies which give states votes either according to size and
strength or according to the principle of sévereign equality.
The likelihood of progress in integration is greater the
moré-that states feel such inétitutions serve them success-
fully and the less they feel it necessary to use threatening
actions and fhe mass media to indirectly present or "signal”

demands on the system organizations,
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This leads directly to the problem of penetration
to all levels of society, It is a premise of communications
theory and tradifional functionalism alike that an important
condition bf integration is an awareness in all sectors of
society in the system of the system itself as a point of
reference and of the system~-wide organizations as significant
andrbeneficent bodies. In this ?espect organizations that
deal with services and with social-cultural functions may
penetrate more effectively to populations, at least in the
short run, than do organizations that deal with fundamental
matters of trade or defence. Much depends on the role of
ideology and of the mass media:

A fourth condition for responsiveness relates to
the effeéts of the organizations in allocating values, The
perception that the venture of integration has been success-
ful ip increasing flows of information, gooas and services
and population within the system may lead to the granting of
greater capacities for responsiveness to the central institu-
tions., The important elemént in this perception, however, is
whether extensive reallocation early in the process has the
effect of alienating some states and interest groups from
the system-wide interest, Such‘was the case, for example,
in the attempt to federate the British West Indies.27

Finally, the extent to which national elites are
involved in the system's organizations is a condition for both
formal and informal communication between the interests of

the system and the interests of states and cross-national
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parties and groups. The more that such involvement
occurs, then, the more likely the system-wide organiza-

tions will be responsive to system-wide demands,

Conclusion:
The Dynamics of the Process

For a regionalvinternational system to be inte-
grated, then, it is necessary that its member states be
responsive to each other and that its central organiza-
tions be respoﬁsive to demands arising from the system as a
whole., This responsiveness is both indicated aﬂd brought
into being by structdres and practices that fa;iiitate com-
munication within the system and by the actual flows of
information, population, and goods and services in the
system, But asi&e from the conception of the "self-reinforc-
ing” process, this description says very little';bout the
actual dynamics of poiitical integration in the communications
dimension,

Shared values and transactions, as Hoffmann points
out, rarely prevent wars., They limit and influence the
behavior of states, but do not necessarily determine it,28

Certainly, then, the assumption prevalent in the more naive

wings of communications theory, that increased communications
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among states (or, more usually, among '"peoples”) auto-
mafically leads to the sort of mutual understanding which
makes possible the elimination or at least peaceful
resolution of conflict -- this as;umption is not véry
useful in the analysis of the effects of communication on
integration, Studies of international contacts and of
the effects of images in perception of other nations by
no means lead to the conclusion that increased communication
has 1ts primary effect on integration through dramatic
attitude change.29

The sociological rather than the psychological
effects of communication are more likely to be important in
integration., States which make demands on other states, or
interests which make demands on the system-wide institutions
may in fact '"learn" from the responsiveness of the state
or iﬁstitution to make further demands in other functional
sectors, and thus aid the process of spillover, but as
Toscano argues, this is not always the case.30 The heavy
and sustained flow of communications, however, does imply
the existence of some of the habits, institutions and
accumulations of experience which make up a social system,
Communiédtions, then, may be less important in relation to
attitudes than they are to the establishment of certain

behavioral regularities. -Through communications states in
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an integrating international system are less likely to

be converted to mutual amity than they are to be mutually
ﬁrediétable and socially limited in their behavior in
conflicts that do arise,

This sociological viéw of the role of communica—
tions in political integration extends not only to the
relations between states but also to the relations between
"fuﬁctional subsectors” in the international system. Using
the Parsonian model, Deutsch has suggested that integration
also involves increasing functional interchange along all
sides and both diagonals of the square which represents the
social system.31 In the integrating international system
goal-attainment may be a function both of system—wide
organizations and of bargaining between states; adaptive
mechanisms may be only partly directed toward the system as
a whole; and pattern-maintenance and integrative subsystems,
that is, familial and cultural systems, may be oriented
primarily to particular nation-states., But-to the extent
that there is increasing functional interchange between
these four subsystems, we can say that in terﬁs of the inter-
national system, political integration is occurring.

That there are also psychological elemgnts in the

notion of responsiveness, and indeed in every conception of
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political integration, is quite clear, This question
will be discussed in the next chapter. But the con-
clusion here is equally important -- that increasing
communications are closely bound up with the development
of an international social system. With its emphasis on
the measurable, then, the communications model, within
the limits of the obsevable, provides useful explanations

of an important dimension of political integration,
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CHAPTER FIVE
THE FOURTH DIMENSION:
POLITICAL ATTITUDES

Introduction

Thé dimension of political integration whicﬂ is
concerned with the relationship of the individual to the
political system must at this stage in the development of
integration theory be discussed in a somewhat speculative
vein, Unlike the dimensions discussed in the previous thréé
chapters, the “"psychological' dimension has never been ex-
tensively portrayed in any major theoretical work on
political integration, It should, however, be clear from
many of the arguments in these chapters that there are
implicit or explicit social-psychological assumptions in
aecision—making, functional and communications theories of
integration, In addition, in political science and especially
in international relations, the investigation of social-
pé&chologica} variables relating to political behavior is
growing rapidly in sophistication and scope.1 The current
state of theory in political integration, then, as well as
the new developments in social-~psychological approaches,
would seem to call for investigation of the integrative pro-
cess in terms of changes in political cognitién, affect and

pafticipation. Studies of national political development
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have often gmphasized these aspects and the need for
cultural-ideological consensus in new states.z' Similar
"problems are involved in the transition from a traditional
international system of nation-states to an integrated
system,

Normative-prescriptive and methodological interests
aside, Kelman suggests that social-psychological approaches
contfibute to the study of intérnational relations in
several WaYS.3 First, in studying the international behavior
of individuals, the social psychqlogist focuses on attitudes
toward internationalAaffairs, national and internafion loyalties,
images and stereotypes of other nations, and the effects of
cross-national contacts, Secondly, in studying international
politics and foreign policy (the behavior of nations and
decision-makers), he focuses on public opinion and its role
in the foreign policy process, individual actprs in foreign
polic& decisions, and the processes of interaction in con-
flict situations, The concern of the discussion which fol-
lows here is with attitudes in general, and therefore all of
Kelman'®s categories are in some way relevant, Somq particular-
ly the last-mentioned, have been touched upon already from
different perspectives. It is only here, however, that we

move exclusively to a "first image” analysis of the relation
' /
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of the individual political actor to the process of
pdlitical integration.4

For theorists who emphasize decision-making, an
essential part of the integrative process 1s the shift
of actors' expectations and political activities to a new
centre.5 Actors rarely take part in international decision-
making or bargaining with identical goals in mind, Given
the 1iké1ihood of converging or opposed goals; then, decision-
making theory points to the effects of developing.institu—
tions and practices: the necessity for states to work out
agreements can lead to the commitment of important individuals
and groups to the progress of integration, Institutions,
procedures, problems, and pressure, then, combine to re-
define actors' perceptions of their interests and the means
.to attain them, _Heré is said to lie the source of con-
sensus,

Functional theorists also accept many of the above
explanations based on the effects of interaction. Traditional
functionalist theory, however, adds other embellishments.
First, creative association and co-operation in problem-
solving and the satisfaction of baslic needs is presumed to
constitute a learning situation where actors can take a
non—nat;oﬁal and non-political attitude to each other, Haas

has shown the antecedents of this assumption in group therapy
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theory.6 Secondly, traditional functionalist theory
assumes that loyalties depend on the continued ful-
fillment of basic functional needs, From this it follows
that multiple loyalties are possible, that loyalties can
be redirected and lessons in funétional co-operation trans-
ferred from one sector to another, and that the growth of
a political community depends primatily on its success in
functional undertakings.

‘In his formulation of "pluralist' functionalism,
however, Haas modifies this simple stimulus-response model
and points out that "When actors realize that their interests
would best be achieved by adopting new aproaches, and if
these approaches involve commitment to larger organizations,
. then and only then does ‘*learning' contribute to integration."’7
Moreover, loyalties may indeed follow the satisfaction of
basic needs, but these sgfisfactions may not always be
rational and instrumental, In non-Western systems in particular
"the affective or expressive aspect of politics tends to
override the pfoblem—solving or public-policy aspect of
politics".8 Edelman has suggested.that this phenomenon is

hardly confined to the less-develdoped areas of the world,
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The essential psychological argument of communica-
tions theories of integfation is not so much that the
structures and processes of bargaining and decision-making,
or the satisfaction of needs, leads to attitude change;
generally it is that communication leads to and indicates
somesort of growth in awareness among people that they are
part of the same political community. This growth of com-
munity feeling comes by way of increased mutual responsive-
ness., Political integration i§ "a state of mind or disposition
to be cohesive, to act together, to be committed to mutual
progra.mmes".lO It thus involves preoccupation with
other people in the community, a sense of common destiny,
and expectations of peaceful change in the system, Accord-
ing'to Teune these attributes are in a very real sense
"learned”, Integration means that a stimulus is responded
to in similar ways by people, and that "collectivities of
people respond to each other as relevant stimuli".11

There are, then, important psychological elements in
most theories of political integration., Nearly always a
shiftvoflloyalties or expectations is taken to be a crucial
stage in the process, It is therefore all the more surprising
that so little attention has been paid to the nature, role
and modesAof change of the attitudes themselves, in such

theories, It need not be assumed that popular attitudes are
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the key to integration and that to bring about changes in
the international systeh one need only go beyond govern-
ments and change the views of the common man, But even if
popﬁlar attitudes rarely play the role assigned to them by
romantic liberalism, they do nevertheless provide limits on
government action in the international system, Attitudes,
moreovér, are not found only '"beyond governments"; and we
might do well to_distinguish between popular attitudes and
the attitudes of decision-makers and foreign policy elites.;
Different conditiops are likely to bring about changes in
each, and each will have a different impact on the'inte—
gratiye process,

In short, it is necessary but not sufficient by it-
self for the progress of integration that a sort of SyStem—
wide "politicai culture" be developed, To measure the
extent this has progresseq and the conditions which should
aid it we must look at how, both verbally and in ferms of
participation, elites and non-elites express their attitudes

to their nation and to the larger international system,

Evidence of Integration
What should constitute evidence that the attitudes
of elites and non—elites.have.changed substantially in the
direction of more positive orientation toward the inter-
national political system? Where is such evidence to be

found, and how is it to be interpreted?
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1. In the investigatioﬁ of elite attitudes
several areas can probably be excluded by definition,
For example? it is probably_not very useful to look at
the extent of knowledge about leaders, offices or out-
puts, at attentiveness and eprsure to issues, or at other
such sets of indices which are important with respect to
non~-elites but which can be assumed to read highly for
elites, But both for elites and non-elites certain
attitudinal characteristics can be taken as evidence of
integration according to their homogeneity and distribution
in the system and the intensity with which tﬁey are expressed,

The cognitive aspect of attitudes concerns how elites
see issues (especially whether war is perceived as a likely
outcome of a given inter-state conflict), how they see them-
selves and other elites (as members of a single community or
as divided by nation or class), and how stereotyped their
views are of other national groups inside and outside the
system, Much of the cognitive aspect is thefefore related
to decision makers' "definition of the situation’, The
source of the great part of such information about elites
will be speeches and statements, as well as the sé—called
"elite newspapers" like the Times of London, Le Monde, and

the New York Times, where techniques of content analysis can
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bé applied, Dominant images and characterizations of

other states, suggested alternatives, and the tension-
content of words may provide clues as to_how elites look
upon the international system, Useful hypotheses about

the integrated system invthis connection would be: (a,)
that serious conflict»is seen as a far greater likelihood
betWeenvthe regionai system and some other political system
than between two members of £he regional system; (b,.,) that
more attention will be paid to system-wide issues and that
these will tend to be discussed as the common domestic
problems of a single community; and (c.) that there will be
a marked difference in levels and complexiﬁy of awareness
of other states, For states in the system, awareness will
be more intense and complex, while for states outside,
stereotypes should play a greater role in cognition,

With respect to the affective component'Af attitudes,‘
some means must be devised for the difficult task of aﬁalyzing
the direction of loyalties, expectations and feelings of
obligation, How can one compare the levels of local, national
and.system affect in elites? One possible method would be to
ask the sort of guestions asked by Almond and Verba, and to
compare the orientation of-el;tgs to their nation and to the
regional syst-‘em.13 "We wouldieXpect.that‘the ﬁore fhe system

is integrated, the greater would be the pride expressed in

!
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the institutions, legislation, position in international
affairs, economic system, and cultural characteristics of
the regional system, In addition, such an investigation,
repeated over the ygars, could provide a uséful indica-
tion of the direction of shifts of loyalty and of support
for integration,

Affective aspects of attitudes might also be examined
in looking at what Almond and Verba refer to as '"output affect”,
What are the expectations among elites that the members of each
state in the system will receive equitable treatment in the
allocation of resources by system-wide organizations? If in
ratidnal economic terms the allocation does not seem fair, is
there a sufficient reserve of "system affect” among the ad-
versely treated elite;rto keep them from breaking away? For

the first question, again the Civic Culture approach is useful;

for the second, we might examine one or two cases of
apparently uneven reallocation (such as the case of Germany
and Holland in the EEC agricultural crisis), analyze the
bases of elite disagreement, and try and determine the ex-
tent to which commitment to procedures and long termsgoals
was effective in overcoming their resistence,

There is little that can be added here with respect

to the participation of elites and how it relates to- their

14
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attitudes, Interaction in decision-making and bargain-
ing, the interpenetration of national and system bureau-
cracies, informal contacts and communications, and the
extent of parficipation in cross-national, as against
national; parties‘and groups -- all these can be taken at
least as impressionistic indicators of favorable attitudes
for integration.

2, Many of the same questions and categories also
apply to»noneelites. As with elites, we can take opnion
polls as to attitudes toward different issuee and‘toward
other nations, The same hypotheses should apply.

The Almond and Verba survey, however, is of particular
relevance to the study of ﬁon—elite attitudes.v it would be
ueeful, for example, to see how aware people are of leaders
and offices, of the details of issues, and of their importance
inbeveryday life.15 While it should not be expected that
where integration has progressed far this awareness should
necessarily be greater for the regional systeg than for the
states, an increase over time would provide usefui evidence,
as would a comparison of levels of awarenesslbetween systems,
In the latter case, a probiem arises, A high citizen a&are—
nees of the EEC's activities in Western Europe.may be as much

a consequence of the existence of favorable '""conditions for

democracy" as of the level of integration, Therefore care
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must be taken in drawing comparisons with areas such as
Latin America, that some consideration be made of the
differences in political cultures,

Turning to fhe affective comﬁonent, again many of
the tests of elite attitudes -- éuestions relating to.pride
in institutions and other aspects of the integrating system,
questions relating to output affect -- willapply. In addition,
it would be of interest to see whether, as mighf be expected,
the top areas of a scale ranking other states in order of
feelings of affinity would contain, consisfently throughout
the system, states which are members of the system. This
would provide a simple and useful measure of the distribution
of attitudes among states in the systen, Polls might also bg
taken to ascertain the extent of popular support for the idea
of integration itself.16

The relationshib between participation and attitudes is
not entirely clear in the context of podélitical integration.
As mentioned previously, travel, exchanges and other inter-
aﬁtions among citizens of different states do not unambiguously
demonstrate the presence of attitudes favorable to integration,
A better indicator might be expressed attitudes to pgrties
and groups on the national and system level, and_an increasihg

level of participation in such organizations on the system
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level, .MAgain the factor of the '"civic culture"” must be
considered in comparisons between integra£ing systems.

The difficulties‘are obvious in any attempt to
assess the psychological evidence for political integra-
tion.‘ We are not yet sure what we should be looking for
or where to seek it. But some hypotheses can be made. In
addition, the sort of survey carried out by Almond and Verba
can be adapted to an analysis of the distribution, homogeneity
and intensity of attitudes in an integrating system. When
the results of such a survey are compared over time, they
should indicate whether any shift of attitudes is occurring
toward a regional rather than é.national orientation, When
they are compared between integrating systems they can, if
certain other factors are ”held.constant", reveal something

about the relative progress of integration in the regions,

Conditions for Integration

What are some of the conditions which favor the
development of patterns of attitudes characteristic of
politically integrated systems? Again, in the absence of
any really systematic studies in this area, we are forced
to.be somewhat speculative., Nevertheless, we can identify
some background conditions and some previous patterns of

attitudes which are likely to aid integration,
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A useful place to start is with the process of
socialization.'.Similarities within a system in the ways
in which roles are learned and the legitimacy of govern-
mental activities esfablished should aid the development
of a common political culture, The Council bf Europe has
recognized the importance of education in this respect, and
has undertaken programmes to standardize curricula)and
minimize the effects of national biases, particularly in
hisﬁory texts, A system of "European™” universities has been
initiated for similar purposes; in Africa cross-national
student associations and a few institutions such as Makerere
College in Uganda are apparently acting in such a capacity
already, and aiding the émergence of an elite with a regional
rather than a national outlook.17 Effects should also be
expected from the form and content of family and job relation-
ships as well as education, Without descending to the
discredited psychological ploy of drawing implications
from variations in toilet-training, we can suégest that
similar patterns of authority in the family and in occupational
decisions are likely to produce the compatible attitudes nec-
essary for integration, |

This suggests.a second category of conditions, perhaps

best referred to as the '"elements of system-consciousness',
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While these factors too have often been overplayed, it

would be a mistake to ignoré the effect of perceived
traditions, ethnic solidarity, religious affinity, and

the various cognitive and affective symbols that peoples

feel differentiate them from others, Whether or not it

is true, observes Barraclough, "it has often been maintained
that the notion *Europe' represents not simply a geographical
division, but a cultural or ideological or political unity,
marking off the inhabitants of this area from other areas”.18

A critical debate within the'Pén—African movement concerns
whether the shores of the continent or the ideological boundar-
ies and the religious boundaries of Islam are the meaningful
limits of African unity., Themes of common nationhood have
persisted in a divided Céntral America, and have been employed
as well in Latin America as a whole as an argument against the
concept of Pan—Americanism.19 Cultural memories énd ideo-
logical affinities, then, serve often £o'mark out the cognitive
boundaries of the integrating system,

The last chapter has dealt with the role of communica-
tions in political integration., Here it should further be
noted that certain types of communication have a greater
persuasive effect than others, Social psycholoéists have
pointed, for example, to the effectiveness of the group con-

20
text on attitude change. We might, therefore, expect that
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the more inter-state relations involve the establishment

of personal, structured group contacts (for instance, the
less turnover there is in key personnel), and fhe more

these groups meet with problem-solving success, the more
likely it is that attitudes within the group will come to
favor further goals associated with integration. The
persuasive effect of the mass media, on the other-hand,'pyo—
bably will not differ whether emphasis is laid on the
mystical '"idea of unity" or on the lesser concrete successes
of the integrating system, What is of more importance is
the fact that the media themselves are instruments which

can shrink the perceived distance between peoples.

It might also be suggested that the more attentive
and informed the general public is with respect to leaders,
political offices and issues, the more likely'it-iS'that
attitudes can be changed in favor of the integrative process.
The implication here -- that countries possessing some of the
so-called basic conditions for democracy are more easily
brought together than others -- appears alarmingly naive,

But the intention is not so much to restate Woodrow Wilson's
idea of the inherent peacefulness of democracies, as to point
out that pluralistic societies on'thé Western model seem to

afford more opportunities for the cultivation of attitudes
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favoring integratidn, by means of group involvement in
decisions and in functional co-operation, as well as. through
the mass media, Whether in other systems the low rate of
turnover in important governmenf positions or government
monopolies on information can also favor‘integration, is
not as clear,
Another condition, of which Haas implies the import-

21 . . . .
ance, is that interaction between states provides situations
where some states and their representatives‘may be constrained
to act, for a period of time, contrary to their attitudes,
Thgy may be bound by a 1ong;term treaty or by some future
expectation of redress or gain, However it comes about, such
a situation createé a condition of cognitive dissonance, wherein,
according to the theory, attitudes will tend to be bfought into
line with the enforced behavior, This and other:theories of
attitude change will be discussed shortly.

In discussing the importance of "system-consciousness",
conditioné relating to the actual patterns of attitudes held
were touched upon, Other conditions of this type need mention-
ing as well., The first of these is the perception of a common
threat, With respect to the aftitudes, the key to this is not
so much the common nature of the threat, as the growing belief
in the inadequacy of the smaller political unit to provide

security, Similarly, perceptions of functional needs which
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grow particularly as peoples come into contact with

others "better off" thén themselves, may lead to dis-
satisfaction with the smaller unit as the provider of
those functions, Such dissatisfaction with units and
their outputs may create a psychological readiness on the
part of individuals to undergo deprivations in other areas
so that larger political units might be created.

Another condition leading to psychological support
for integration would thefefore be the capacity of the
interacting units, once thé integrative process has com-
menced, to allocate certain rewards in the system., Concrete
results such as lower prices for automobiles,. or less
tangible successes suéh as a prestigeous diplomafic move at
the UN, or even favorable events which are merely perceived
as resulting from integration, can have an important effect
on the way in which the intégrating system is viewed in
relatioﬁ to its member-states,

The sense of identity of individuals with nation-~
states we would expect to diminish, although as Muret and
others have‘pointed out with regard to Switzerland,22 the
placing of the integrating system first in loyalties may not
be important as a condition. It would appear to depend on
the type of loyalty concerned. Loyalty based on the capacity

to protect and to allocate resources, should shift to the
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larger system, while loyalty based on birthplace, family
ties and local traditions may mean that affective ties
remain stronger with the smaller unit.23
A final psychological condition to consider concerns
attitudes to political change. Because teleology, theology,
and theories of chance have been remarkably>infertile
sources for explanations of political change, the assumption
is painfuily gaining ground that political integration is
brought about by men and their leaders who react to changes
in the environment, Political integration is more likely to
occur in a system pervaded by the ethos that political
structures and practices can be altered to meet new con-
ditions. Hence, no matter what other psychological conditions
they may be more susceptible to, traditional,; non-pragmatic
and less developed societies may from this point of view be
at a distanct disadvantage in working toward integration,
Such, then, are some of the conditions which seem to
favbr political integration in the "psychological" dimension,
Undoubtedly there are more, ana the pervasiveness of
psychological assumptions in theories of integration Would

‘suggest that these must not long resist investigation,

Conclusions:
The Dynamics of the Process

The previous two sections of this chapter have

suggested that it is'possible to recognize many of the
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condition; which can produce attitudes favorable to
political integfation, and to find evidence that such
changes in attitudes have occurred, DBut what are the
actual dynamics of the process of atti£ude change that is
part of political integration? Social psychological theory
has developed three related models of attitude change which
may go some distance in explaining this dimension of the
process,

The first of these, the "congruity'" model, quantifies
the strength of attitudes toward objects and afranges then
on a linear positive—negatiﬁe scale., DBetween any two of
these objects on the.scale there can be associative bonds
(denoting approval or solidarity) or dissociative bOnas
(denating incompatibility). In general, ”eqﬁilibrium in
the congruity model encompasses all associative bonds between
eqﬁally polarized objects (same numerical value) of like
sign and all dissociative bonds between equally polarized
objects of unlike sign”.24 Attitude change is brought about
when in any case these conditions do not apply and it is
necessary to restore equilibrium by a shift of objects on
tﬂe scale or by a change in the bond between them,

‘The second model, the "balance" model, postulates
positive (associative and affective), null, or negative

(dissociative) relationships between objects, persons, traits
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or other cognitive eleménts. Equilibrium exists as long
as "elements of identical sign are linked by positive
relations or by null relations,.., and so 1ong as elements
of opposite sign are linked by negative relations or by
null relations".25 What is in balance fbr this model may
not be in congruity for tﬁe previous model,  Moreover, in
this case the process of change is not automatically trig-
gered by the discovery of an imbalance., There are three
possible outcomes: 1., the person may not recognize the
imbalance and create thé need for change; 2, signs of, or
relationships between, the imbalanced elements can be
changed, This constitutes a change of attitudes; or 3,
elements may be redefined or differentiated.26

The third model, refer;ed to as the "thebry of
cognitive dissonance', is similar in many respects to the
other two, but has some interesting characteristics for
integration theory., Two cognitive elements are said to be
dissonant if Qne implies the negation of the other, and con-
sonant if the reverse is true.27 ‘More important; however,
is the fact that experiments have shown that where a person
is forced to take action dissonant with his attitudes,
the tendency is to bring the latter into line with the
action, Furthérmore, the lesser the inducement to take the

action and the greater the hardship or unpleasantness
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associated with its successful completion, the greater
the change in attitudes is likely to be.28

There is no room here to delve. into the criticisms
of these three cognitive models of attitude change, except
to note that the field is new and little-explored as yet.
It is, however, possible to suggest some ways in which the
models could bé related to the shift of loyalties and
expectafions that we have argued is an essential part of
the integrative process..

The congruity model is the simplest'and most manage-
able for predictive purposes, Suppose for example that a
certain citizen of country X is highly nationalistic, that
is, he places the symbols of X's national sovereignty high
on the positive side of his linear scale of values, If,
subsequently, he is made aware throﬁgh social interaction or
communications media that his country, acting alone, haé not
the military and economic capability to act wifhout close
co-operation with a traditional rival, a state of incogruity
is in the process of forming, An associative bond is being
created in the citizen's mind between highly valued national
well-being and negatively valued military or'economié integra-
tion, The incongruity can be‘resolved.by a rejection of the
bond, by the devaluation of national well-being, or by

increased support of integration, The congruity model, given
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the numerical strength of the attitudes and the outside
influences, theoretically can predict the direction of
attitude change and the degree of support for integration,
Like most predictive models, however, the con-
gruity model avoids some important chunks of reality. The
balance model, on the other hand, brings many of these into
play. The importance to this model of attention to, and
awareness of, imbalance as a prerequisite to change helps
greatly in explaining the impact of communications on integra-
tion, A basic premise of communications theory is that forms
of coﬁmunication and direct contact between peoples can often
increase their awareness of the incongruities of being at odds
politically, socially, economically or militarily. Traditional
functionalism makes similar assumptions., As a fesult, it
is assumed, attitudes will tend to change to favor closer
association, While the balance theory is of this general
form, it makes no such rationalistic or deterministic
assumptions, People still have the alternatives of: 1.
devaluing integration (they may only learn, through mutual
contact, that their unfavorable stereotypes were '"correct");
or 2., redefining the elements (that is, choosing to see
integratioﬁ, for example, not as the taking of common and

binding decisions but as not-too-frequent consultation between
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Heads of State over "matters of common concern"),

As has been noted a;ready, the theory of cognitive
dissonance is relevant where commitment to procedures and
to long-range goals can serve to enforce compliance with
dissonant behavior, Such a situation would appear to exist
to some degree in Western Europe, but the explanatory
potential of the theory does not at present éeem great.

It is clearly of best application to decision—ﬁaking elites.
But even in the well-documented EEC process, it would be
hard to ascertain, first, to what extent the attitudes of

an individual chaﬁged, and secondly, what the significance
of this change was for his éountry's policy. Moreover,
attitude change in such circumstances is unlikely to be
dramatic. In this dimension aé in the others, integration.
usually proceeds by small increments,

It would appear, at any rate, that if "learning"
models are at all appliéable to political integrétion, théy
will hardly be the simple stimulus-response types envisioned
in many theories of international co-operation, Loyalty does
not follow need—safisfactiqn alone; political decision-makers
are not as researchable or as predictable as white rats,

Yet the shift in attitudes is crucial for integration. In

the formation of international political communities as in
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the building of nations, crises of identity, participa-

tion and allocation have very real psychological aspects,
And the decision-making, funcfional and communications
theories of political integration will never be satisfactory

so long as their psychological premises remain mute.
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CHAPTER SIX

SUMMARY AND CONCLUSIONS

In this essay criticism aﬁd conceptualization
havé gone hand in hand, While throughout the‘discussion
there appear specific and explicit criticisms of current
theorizing on political integration, the actual develop-
ment of a framework fof comparative study constitutes the
mosf fundamental comment on the current state of integration
theory. Since, then, the concept of political integration
developed here is a direct response to the suggeéted in-
adequacies of other models for comparative study, it would
be useful in conéluding to note some of the themes which
recur in both in criticism and in conceptualizafionk

The major theme is, of course, that of the multi-
dimensional and complex nature of the integrative process
and the demands this makes on»the.building of models, At
present, theories of integration derived from models which
focus.primarily on decision—making, on the;nrforménce of
basic functional tasks, or on patterns of communication, tend
to play down factors which do ﬁot fit their respective partial
characterizations of the process., Very often, too, these
theories are based on empirical study in quite différent-

integrative processes, where different major conditions

133



134

usually exist, The result of both these tendencies has
beén a ffagmented body of narrowly-based theories of the
integrative process and a lack of consensus bn terminology
and basic definitions. The reSponseitO'this problem,
therefore, has been to conéeptualize integration as a
procesé occurring in four inter-related but analytically
distinct dimensions: 1. the structures and processes of
decision-making; 2. the‘performance of basic functional
tasks; 3. the patterns of communication; and 4. political
éttitudes; Certainly these four dimensions overlap in many
places. Certainly, too, there may be otper ways to order
the study of this phenomenon, The main point, however, is
that by fecognizing complexity and broadening the framework
accordingly, we are enabled to relate a number of partial
theories in a more complete explanation of the intégrative
process,

A number of other themes comp;ement this major one,
One of these is the criticism, espeﬁthly strong in the
discussion of functional theory, wgich aftacks-the tendency
of integration theorists to accept the Western European
experience as a prototype for regional integration in all
parts of the world., The tacit acceptance of the Western
European model is in fact a direct hindrance to fruitful
comparative study, as well as a restriction on the search

for unique variables in the non-Buropean processes. The
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development of a model which is concerned with more than
the patterns of decision-making and functional integration
typical of pluralistic societies, is therefofe an important
step for the comparative study of political integration,

Another criticism which recurs in the discussion of
integration‘theory and is of particular relevance to com-
munications theories, is that many characterizations of the
integrative process border on the deterministic and the
impersonal, There is a tendency to assume that if certain
"packground conditions™ or certain abstract patterns of
relationships exist, then integration is automatic., Little
mention is made of the actors, specific issues and conflicts
that may speed or retard a given integrative process, In
the discussion of thé "decision-making" dimension there are
some important reactions to this tendency,

Related to the issue of determinism and impersonality
is the notion that integration in én international system is
a product of the functional needs of the system itself, But
neither traditional nor pluralistic functionalism, as viewed
in this essay, need make sﬁch an assumption, DBoth of these
theories emphasize that in one way or another, integration is
the result of the economic, military, social and cultural
needs of individuals and collectivities within the regional

international system, The way in which these needs affect the
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integrative process varies according to the type of
region; in no caée, however, does any teleological explana-
tion in terms of "systemic need'" appear convincing,

Another theme of this essay has been the unfortunate
relationship of measurement and‘communications theories of
integration, First, it has been suggested here that the
sociological rather than the psychological effects of com-
munications are the important factor in integration, More-
over, communications theories have tended to assume far more
weight than they merit in the explanation of intégration,
because communicqtions flows are one of the few easily
quantified aspects of international relations. This essay
is thus a reappraisal both of communications theories and
of measurément. The former take an important but diminished
role in the broader pattern of explanation; the latter becomes
a question at present of sacrificing precision in order to
remove distbrtions.

The lack of ihvestigation into the psychological
variables relating to the integrative process is particularly
damaging to the praspects of a fuiler explanation, Almost
every theory of integration involves some important assumption
about the nature of attitude change. The chapter on political
attitudes in this essay is in a far more speculative vein than
the others, but it does point to the urgency of studies based

on this level of analysis.
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The affinity between regional political integra-
tion and national political development, which constitutes
an important theme of this essay, has two implications,

. \

First, integration theory, 1like deﬁelopment theory, needs

to escape the attribuﬁing of a single direction to the pro-

i
A
..

cess of change, When the process is viewed in terms of a
number of dimeﬂsions, it becomes easier to see that there is,
strictly speaking, no termination state, but only a constant
shifting of the level of integration along a continuum,
Secondly, integration theory, like development theory, must
concern itself with a number of levels of analysis, The
framework developed here allows for analysis in terms of the
regional system as a whole, the constituent states, and the
individuals they comprise, |

Another theme of this essay has been that itiis not
yet safe to assume thaf models and generélizations applicable
to urban or national integration are necessarily wholly
applicabie to international integration, It is necessary to
make tentative comparisons, It is equally necessary to focus
on one particular type of integration, such as regional, and
to amass a wealth of case studies in this type. When com-
parative‘analysis has been developed to some degree within each
type it should be more apparent than at present whether or not
broader comparisons can be made and a more general theory of

political integration derived,
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In discussing eaéh of the above themes which have
recurred throughout the essay, we have had in mind a
certain desiré%ble pattern of explapation for the process
of political integration, In gréphic terms this patternis
the table of twelve categories derived by considering, in
each of the four dimensions, the evidence of, the conditions
for, and the dynamics of, the process. But.wﬁén this
schema is applied, the result is a collection of statements
of Varying precision which characterize the integrative
process in a specific regional international system at a
specific point in time, It is then necessary to go further,
and to see if all integrative processes go through similar
stagesover time. Eventually one might hope for a typology
of integrative processes in terms of these stages, Néturally
there are real diffiéulties in such a search. Is there oné
pattern of integration for developed regions and another for
underdeveloped regions? Does the paftern depend on the patterns
of national power in the regions? Are there in fact so many
such independent variables in each region that each integrative

process is virtually. sui generis? Again, there are no easy

answers; such problems can only be tested if the task of

comparative study is actually begun,
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The research tools and theoretical notions of
political science and, specifically, international rélations,
as the previous chapters have shown, have wide scope for
application in the study of regional integration, The
integrative process in Western Europe, in partiéular, has
‘demonstrated that regional integration can provide a lab-
oratory situation for the detailed study, through a battery
of techniques, of the process of political change, Political
integration, then, can be a major source of theory for
political science and international relations,

The major problems on which the study of political
integration is based -- the control of international violence
and the development of the optimal political ﬁnit --— will not
be solved by the evolution of sobhiéticated theories of
regional political infegration alone, Regional integration,
however wéll it comes to be understood and brought about,
will not remove war. Regions may fight among themselves on
a scale far greater than mere nations. Nor will it
necessarily provide the ultimate in forms of poli£i0a1
~organization, Indeed the optimal development of resources
and the satisfaction of psychological needs may be frustfated
more by regional than by national borders, But:there are no
real solutions to political problems anyway, But only resolu-

tions, where outcomes are the best under the circumstances.
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Regional political integration is an attempt to resolve
major problems in the particularly harsh ciycumstances

of international politics, The study of the process of
regional political integration and the development of
theory on thelbféadest possible comparative base, requires

a framework whose comprehensiveness matches the complexity

of such problems,
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