II

WILL EUROPE BE UNITED
ON FEDERAL LINES ?

by

Dusan Sipjansk:

This question really raiscs the problem of the form of political
union to be adopted by Burope, Politics involve a search for overall
solutions which ate capable of meeting the essential needs of 2
community. For tactical reasons, o as a tesult of historical accidents,
the “ Burope of the Six ™ has, since its inception, restricted itself to
economic and technical questions. It has now come face to face with
politics. 'The breakdown of the Brussels negotiations was a brutal
reminder of the fact that basic decisions, by their very nature, can only
be taken by political authorities. For the admission of Britain would
not have been merely an economic decision; it would have involved a
series of consequences for the whole process of European integtation,
and it would thus have raised the general question of political union
as well as that of the European Communities.

Today the basic problem is the same, whether the European
Community is to be enlarged or strengthened: the whole question of
union will have to be thought out afresh and machinery established
to wotk out overall decisions. If it is to go forward, the European
Community must acquire a political framework. It is clearly im-
possible to go on indefinitely keeping the economic and nuclear
sectors quite separate from those of a common foreign policy,
European defence, nuclear weapons and the decisions as to their use,
and joint aid to the developing countries. Thete is a danger that
the whole house of cards may collapse under the strain of conflicting
trends, both in the community and at national level. There ate three
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ways in which the present strains can be eased: by a tetutn to
nationalism, by the hybrid compromise of 2 commercial union, or
by a political union. Even the most pessimistic observers reject the
possibility of a return to nationalism.

For out investigation we have deliberately chosen the hypothesis
of a European vnion. Once this is accepted as a possibility, we are
faced with the two alternatives of cither passively accepting the
institutions created by the random influence of man and circumstances,
ot surveying the future in the hope of helping to create it.  Assuming
that we are not indifferent, can we avoid examining the facts as they
are, picking out the main trends and using them as a basis for an
attempt to visualize the future institutions of a united Europe?
Will it be centralised or organized on federal lines, democratic or
authoritarian 2 Will it meet the needs of the Furopean mind and
culture and of technological advance 2 Will it be able to provide
both efficiency and liberty ? The answers to these questions will
largely and increasingly determine the future of the national institu-
tions of France, Germany, Belgium, etc. These institutions will
determine the form of the union, from which they in their turn will
become inseparable.

By over-simplifying the problem, we can distinguish two processes
which lead to the creation of a political community: compulsion or
freewill. In the formation of nation-States, although these two
processes often coexist, the methods adopted by individual countries
can be classified according to the predominating element. From this
standpoint, Europe is being built up in accordance with the principle
of voluntary membership and not by domination. 'This principle in no
way rules out the existence of poles of attraction and the effect of
various influences ot pressures. In this sense, the Buropean Commu-
nity forms the embtyo of a “ federating factor ”, while the Franco-
German understanding is both one of its foundations and one of the
centres of pressure. 1t has been proved ovet and over again (by the
European Defence Community, the Fouchet plan, and the admission
of new members) that the union cannot be created and developed
without the uitial consensus of all the members.

What path will Europe follow towards unity ? By a process of
climination, we can conclude that in western Eutope, as at present
constituted, the behaviour pattern of the States which ate involved
or likely to be involved in the process of integration will rule out any
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possibility of recourse to the method of national domination. That
could only occur if there were a fundamental change or an excep-
tional situation not only in western Europe, but in the western world
in general. In short, it would seem that the only method which can
be envisaged for establishing the union is that of an association freely
accepred by all its members.

The vast majority of Europeans within the Community, and in
fact within the larger framework of the Council of Europe, have
opted for democracy. There is little likelihood of the establishment of a
fascist Burope, since Burope experienced Fascism and its defeat duting
the last war. A Soviet or Communist system could only be imposed
on Europe, in principle, from outside, and the likelihood of this dimi-
nishes with the development of European integration and the increase
in the strength of the countries of Europe as a result of the union.

Assuming then that a community will be established which is
based on democratic principles, we can envisage a federal ot a centralised
Europe. Of the two, the unitary pattern of the nation-State seems
to be the least suited to Europe in its present condition. Fot instance,
a centralised State requires a high degree of homogeneity, which is
rarely found even within the individual nations of Europe, even
though most of them were created under the influence of a dominant
power; among the characteristic features of present-day Europe are
great diversity and a strong dislike for any forced integration.
Broadly speaking, federalism seems to be more appropriate to the
existing situation and the needs of a united BEurope, to the diversity
of its nations, regions, languages and traditions, to its cultural con-
ditions and to the demands of technical and social progress. The
federal system is flexible, pragmatic and varied, and it is thus equally
suited to multi-national States like Switzerland and Jugoslavia and
to super-States such as the U.S.A. or U.S.S.R. Hence this type of
organization, while not demanding a standardized pattern of life or
a uniformity of culture, is well suited, in principle, to a union of
multifarions groups inhabiting a vast area and seeking to attain the
greatest possible measure of progress and well-being.

In the case of Burope, we are faced with the following ques-
tions: (1) What is federalism ?  What are the short-term and long-term
factors—political, economic and others—which promote the develop-
ment of federalism?  (2) Do the existing structures and the forces operating
today lend themselves 1o a federal type of organigation ? Can the Europe
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of today and of the future be organized both eﬁici;ntlyt and demo-
cratically along federal lines ?  (3) Is #his type of union likely to ﬁm.ft
in the solution of the problems (technocracy, pressute groups, de-
oliticisation ”, regional development) which arise in a wiodern
society ? (4) What likelihood is there that a federal Enrope will be estab-
Lished within the next ten years 2 What might its pattern be, in the light of
existing conditions, future trends and future needs ?
These four questions show the lines which we propose to follow

in our sutvey.

1
THE ELEMENTS OF FEDERALISM

1. What is Federalism ¢

Hete are a few suggestions giving an outline of a working
definition . ‘

One of the essential features of federalism is the coexistence of
union and divetsity. This principle, which may appear paradoxical,
is based on a number of simple ideas and practices. In the first place,
a union means a voluntary association, and it is the antithesis of a social
organization based on domination. Admittedly, federal States have
frequently been formed by the arbitrament of force, which has sought
to impose a union.  But this union, once established, has never been
able to survive in its federal form unless all parties have accepted a
minimum of common principles which rule out any desire for
domination. Such a desire would, in fact, constantly jeopardize the
equilibtium between the union and its members and between the
vatious members. ‘

Another essential feature of federalism is the establishment of
organs of government which are common to all the members of the
union, in addition to their individual organs. The common otrgans
of government, which are of a particular pattetn, bave con‘lmon
functions, which are selected according to the principle of © sub-
sidiarity ” or “ complementarity 7. The members decide to carry

1 Cp. our Fédéralisme amphictyonigue (Pasis, A. Pedone, 1956, pp. I to 11 and
41 to 506).
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out certain functions which they ate unable to exetcise separately, or
the efficiency of which is greatly increased by pooling. Hence the
members tetain those functions which they ate in a position to exetcise
effectively on their own, ot they may be allocated other functions
which can be fulfilled more adequately at the regional or unit level
than at the federal level. This is an application of well known
principles of economy.

There is a twofold aim here: to belong to a larger unit—the
federation—and to retain the special characteristics of the nation
without eithetr mesging them in the larger unit or subordinating them
entirely to a single central and centralized organization. Equilibtiom
in a federal union involves these two aspects of the members’ aims.
Here we come to another basic principle: just as western democracy
presupposes the existence of a society made up of people whose
democratic rights are recognised and guaranteed, so the federal
system—which is an extension of this social expression of the indivi-
dual—involves an effective mutual recognition of those social units
which form or tend to form a federal union, '

This mutual recognition contains a number of functional and
sociological elements of federalism: it is the antomomons member-units
which zake part in the common task and in the decision-making of
the community; normally, the federal union sets out to safeguard the
autonomy and the national charactetistics of each member and to
ensure that each will play an effective patt within the whole. Federa-
lism introduces a dymamic balance between the whole and its parts,
and thereby seeks to ensure the fullest development of the individual
unit within the association, and the most effective management of
the union, as the common goal. In order that separate and dispersed
efforts may be directed towards a common objective, the federal
system requires the constant participation of its members in the com-
mon effort. It thus tends to sct up a two-way movement, which
links the part to the whole and, at the same time, stresses the distinctive
nature of the patt. It is impossible to over-emphasize this aim of
federalism, which is to establish a new union within which the
constituent units can develop their own charactetistics for the good
ot the whole. ‘These are metely pointets towards the general trend
ot spirit of federalism, but they cannot be left out of account because
in federalism, possibly more than elsewhete, thete is 2 very close
connection between the outward form and the spirit within.
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The fact is that the mainspring of this relationship between the
union and its members, and between the members themselves, is a
tension between the member-governments and the regional forces
and intetests on the one hand, and the central government and the
forces supporting it on the other. When there is 2 state of equi-
libsium, this struggle takes place within two extreme limits: break-up
or secession and transformation into a unitary system or fusion. It
influences the division of powers between the two spheres of activity
—that of joint action and that of action resetved for the members-andalso
the relation between the two and the equilibrium which is attained.

From the citizen’s point of view, these tensions take the form of
changes in allegiance as between the larger and the smaller com-
munity, the two types ot telationship which exist side by side in a
federation. In Switzerland, for example, 2 citizen is both a Genevese
ot Betnese and a Swiss. In spite of certain tensions and difficult
choices, these two simultaneous allegiances are not contradictory, but
there can be a clash between them at a time of crisis, i.c. when there
is a conflict at home or abroad, ot when profound changes take place.
Ttis in fact these moments of ctisis which observers have chosen as a fest
of the solidarity of the union. For this teason, a general study of con-
flicts and their mechanisms is of value in the analysis of federal unions.

2. Conditions which lead fo Federation

These aspects of federalism will be examined more closely and in
greater depth in subsequent research, in ordet to secure some agree-
ment in principle on basic terminology *. Moreover, these concepts
will be easier to grasp as a result of a synthesizing study of the
conditions which normally precede the establishment of communities
of the federal type.  We shall merely mention a few examples drawn
from some well known authors: K. C. Wheare, K. W. Deutsch and
Jean Rivéro 2. Among the main factors leading to the establishment

1 Tn this connection, it will be impostant to make a clear distinction between
federalism and decentszlisation, two concepts which are frequently confused in
some Buropean States which have a tradition of centralisation.

* K, W. Devrscn ¢ al.y Political Community and the North Atlantic Area.
(Princeton, Princetorr University Press, 1957).

J. RivEro: “ Introduction & une étude de Pévolution des sociétés fédérales
in Le fédéralisme : Problimes et méthodes {(International Sveial Science Bulletin, Uhnesco,
vol. IV, No. 1, 1952).
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of 2 federal union are: (a) the will and ability to join a wider union
whilst retaining autonomy in government; (b) some measare of

common culture; similatity in fundamental values and a minimum

of common principles (e.g. slavery in the pre-federal period in the
Umtcd States); a similar outlook on life and similar political institu-
tions; (c) eontignity or good communications, counterbalanced by a
certain degree of isolation, due either to distance (United States,
Australia) ot to the configuration of the land (Switzerland); (d) an
increase in #rade and economic interdependence, and the expectation
of bigger earnings; (e) an increase in administrative ¢ffziency and a
better satisfaction of the needs of the citizens; (f) plurality of nation-
ality, religion, language and ethnic origin, offset by some degree of
“ resemblance ” and various affinities; the pattern assumed by these
many different factors will normally vary from case to case, but there
will be an overall balance between the factors making for unity and
those making for division.

To these main factors we must add common dangers or external
threats, which have more often been advanced as an explanation of
the establishment of a federation. Admittedly, a threat of this kind
can set in motion forces working for integration; but a common
fear does not necessarily lead to the establishment of a federal union;
there ate numerous examples in history which show that it can give
tise to all sosts of social changes and even to unitary States. But this
fact in no way diminishes the active patt which can be played by fear
and a common enemy in the creation of certain unions of a federal
type. Virtually the same comments can be made in regard to the
factors which we have just menfioned. There is in fact no direct
causal connection between those factors and the creation of a federal
organization: their operation does not necessatily produce a federal
structure.

Nevertheless, the strength of these various factors—their
“ colour "~can provide a valuable indication as to how probable it
is that a federal system will be achieved and whether it is likely to
succeed. It is difficult to forecast this precisely, since precision
obviously increases the risk of etror, but there are two particularly
tevealing indices: the balance between the factors making for unity
and those making for division (or between the centripetal and the
centrifugal forces), very well summed up in the laconic phrase:
union in diversity; and the w#// to establish a union of a federal type,
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which assumes the existence of a “federalist image 7, i.e. of federalist
models and plans which it is desired to put into practice. o
If the relationship between these pre-conditions of federation is
accepted, there appears to be no doubt as to_them u_sefulness._ A
study of these factors and of previous expetiments In federation,
together with a study of conflicts in federal societies, will help us to
assess whether a European union is likely to be set up on federal lines.
Moteover, 2n examination of the similarities and points of resemblance
between a patticular combination of factors and a particular #ype of
organisation will help us to weigh up the odds in favour of various
types of federation as a basis for the establishment of a European
union. But however thorough it may be, this study, though usr.:ful,
is not enough. It does not cover the whole ficld of investigation:
it does not take into account new factors or unptecedented combi-

nations.

i1

TUE ROLE OF THE INSTITUTIONS IN THE
EXISTING EUROPEAN SITUATION

The main elements involved ate the European Communities, the
structutes in the various sectors—economic, political, socigl 9.1'1d
cultural-—and the proposed union of European States. In.this brief
survey, we are thetefore dealing only with the Community ?f the
«Gix . 'This choice has been made delibetately, because it is in this
framewotk, for the present, that a federal type of system is most
likely to be established.

1. Are the European Communities federal in form?

The Buropean Communities are a dynamic factot in the present
situation in Europe. It is therefore of some intetest to find out
whether they ate shaped according to federal Qr}nqpl@S. It is some-
times suggested that the Eutopean Communities are & central‘lsmg
and centralised otganization. As they form a “ pole of integration
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they tend to bring together the sepatrate States into a coherent whole,
and in this sense they have a centripetal or centralising effect. But
whether they are otganized on centralised or federal lines is a different
question. They arte more highly centralised than the international
organizations, but by comparison with federal States like the United
States or Switzerland, they ate considerably less centralised, even in
their own specialized fields. They have no common economic
policy ot common currency and, with the exception of the European
Coal and Steel Community, they do not levy any federal tax. The
federal States, and even the confederations, have general political
power, whereas the Communities have only limited powers in the
economic and nuclear fields.

In certain spheres the European Communities, like the federal
States, ate empowered to take decisions in the last resort (e.g. legisla-
tion in regard to competition, commercial policy), but their political
power is strictly limited to a specific sector. At the present stage of
European integration, the vital sectors for which the central authority
is responsible in a federal State are entitely reserved to the member
States of the European Community. ‘This is the case with foreign
affairs, defence, and various important sectots in the economic field
(budget, labour relations, economic policy). It is scarcely necessary
to add that the European Communitics have no actual executive
powers. Finally, the Communities are not autonomous in constitu-
tional matters——i.e. their institutions are not empowered to undertake
any independent revision of the basic rules concerning the organiza-
tion and extent of their powers. Here, unlike federal States they are
obliged to resott to the traditional procedure of treaty revision.

With these teservations, the European Comimunities can be
compared to a partial federation. They have considerable powers,
which enable them to take, sometimes as a fas# resor?, decisions
which are not only binding but also enforceable; moreover, their
decisions affect the individual citizen directly without passing through
the national administrations, and in several respects they resemble
those in a federal system, Furthermore, the Economic Communities
are not concerned with one particular aspect of economic affairs; they
seck to create not merely a customs union but an economic union.
In these fields, the Communities normally take on the form of a single
unit in dealing with the outer world: foreign trade policy in the EEC
is being taken over progressively by the common institutions. These
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institutions, taken as a whole, are like the tudimentary structure of 2
federation which, having been built up pragmatically, shows some
signs of confusion. The High Authority ot the Commission form an
executive of the electoral college type, which is independent of the
member States but subject to the political control of the Council
and responsible to the European Parliament. The Commission has
the right to submit proposals to the Comneil. The latter is not unlike
a Senate, with 2 more or lcss weighted representation of the member
States (under the qualified majotity system), although it exercises
both legislative and executive functions. The linch-pin of this
system is the otganic collaboration of the Counciland the Commission;
the Conrt of Justice exercises a jutisdictional control similar to that of
a federal Tribunal.

The Parliament, which does not directly represent the people but
the peoples of the member countries—and at second remove—Iis oply
associated with the legislative or budgetary process in a consultative
capacity. Moreover, its democratic control is very much restricted:
the Parliament has powers of censuze, but these can only be applied
to the supranational executives, thus leaving complete freedom to the
institution, which normally has the final power of decision. This
lack of responsibility is increased by the fact that the Council is not
subject to any direct democratic checks, cither national or European.
The only way in which the Buropean Parliament can exercise any
control over the Council is by censuting the Commission, and theteby
paralysing the machinery of collaboration between these two Institu-
tions, But such a step would give the Governments an opportunity
to appoint new members of the executive and to replace any members
of the Commission who had shown an excess of zeal for the cause of
Barope. At the same time, such a step would weaken the machinery
of the Community by strengthening the already powerful position
of the Governments and upsetting the delicate balance between the
Council and the Executive to the advantage of the former. In other
words, the Buropean Parliament would briag about cxactly the
opposite of what it wanted to achieve. ‘This is why it is reluctant to
resort to censure and determined to back up the supranational
institutions.

The Communities have depatted from the normal pattern by setting
up otgans which do not usually exist in federations. This innovation
has been made because conditions are different. Although some
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federal unions have a body dealing with economic matters, the federal
systems in the past have been basically political rather than economic
or social. Admittedly, these elements are not entitely lacking, but
at the time when the existing federations (U.S.A., Canada, Switzerland
and-—strangely enough—Germany) were set up, liberal doctrine was
in the ascendant, and the economic sector, with a few exceptions,
was kept out of the hands of the central authority—so much so that
it has often been suggested that a federal system requires a liberal
economy. The federal machinery, devised in those circamstances,
has had to adapt itself to the general trend towatds increased public
responsibility in the economic field. This change can be seen in the
Huropean Communities. In order to stimulate nuclear research,
joint centres have been set up and national or private ventures have
been coordinated. Again, to cushion the effect of any unemployment
which may be caused by the removal of barriers between the national
economies, a Social Fund has been set up. A Ewropean Investment
Bank has been created to correct the imbalance in regional develop-
ment and to facilitate the carrying out of large-scale joint projects.
Furthermore, the European Community is moving towatds the
introduction of a development plan to coordinate all public and
ptivate measures and ptojects with the regional, national and Euro-
pean plans. Pooling and cootdination are not restricted to a few
examples, but they are mainly concerned with the scientific and
technical sectors, which are cramped by national frontiers and seek
space to develop on a Buropean scale.

In addition to these new factors in Buropean integration which
find expression in the European Compunities, mention must be made
of the increasing influence of trade and professional organizations in
economic and political affairs. 'This occurs in two ways: (1) Varions
interests are represented officially on the Feonomic and Social Council
of the EEC and Euratom and on the Consultative Committee of the
Coal and Steel Community; through this official channel they ate
associated with some of the legislative activities of the institutions,
usually together with the European Parliament. 'These two organs,
one political and the other occupational, only have consultative
powers. In practice, the institutions appear to pay mote attention to
the Committees. ‘There is nothing strange about this where economic
and technical questions are involved: other things being equal, more
weight attaches to the body which reflects the opinion of business
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circles and of social forces ¥ (2) The trade and professional organizations
exercise a direct influence in Brussels and Luxembourg through their
spokesmen and their associations at Community level. They are
frequently consulted by the Commission or the High Authority, and
they attempt to influence the decisions of the Community in their
favour by various means (contacts, pressure, docutnentation etc.).

The part which they play can be clearly scen in the preparation of
Community legislation. A period of preliminary study is followed
by a longish period of consultation; the officials of the Commission
have numerous meetings and discussions with the representatives of
the UN.I.C.E. (Union of Industries of the European Community),
the trade federations and the European trade unions, and in particular
with the sational experts. 'The latter take part in the discussions in a
personal capacity, without any official mandate, and they play a leading
patt in preparing the ground for the decisions of the Community;
these consultative mectings enable the Hxecutive to associate the
national officials mainly concerned, oa an unofficial basis, in the
drafting of the proposals which the Executive puts befote the
Council. At Council level, the proposals are examined by the
Committee of Permanent Representatives and its working groups, in
which a representative of the Commission works alongside the same
national experts, who are now patticipating in an official capacity.
This procedure has the effect of constantly mixing together European
and national civil servants and representatives of various economic
interests, thus ensuting wide participation in the decision-making
process which, through the medium of the Council, produces the
Community laws.

There will shortly be a change in the present organization of the
three Communities: the six governments have accepted the principle
of merging the three Executives and their administrations, although
there will be no integration of the three Treaties for the present. By
this means, it is hoped to give more weight to the common Executive
vis-a-vis the Councils which, in practice, tend to follow a functional
pattetn (agriculture, social matters, financial affaits) instead of
following the lines of the Communities. This integration of the
institutions is intended to lead on to a merger of the three Commmuni-

1 The trade union representation in the European institutions is unbalanced
because of the absence of the French and Italian C.G.T.’s (Federations of Iabour).
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ties. ‘This is a fact which must not be overlooked in any forecast of
future trends.

Despite their inhetent limitations, the three Communities provide
the main motive-power for European integration. Hence the way
they are organized and the way they act will have a decisive effect on
the future. At present, they have some of the characteristics of a
federation. ‘They are subjected to the tensions caused by conflicting
objectives—one being to exercise certain powers jointly in the interests
of the Community, while the other is not merely to presetve national
autonomy, but to attempt to further national interests. It seems
likely that this equilibrium of forces will be maintained in the future
although tending to swing towards the BEuropean side. Against
this background, with its wvarious poles of attraction—European,
national and regional—the trend is likely to be towards a federal
community, provided that no serious accident occuts. This trend
will probably be encouraged by the political framework and the
political institutions. Similar trends can lead to quite different types
of organisation, just as different contents can assume very similar
forms: the Soviet Union, like the United States and Switzetland, is
organized on a federalist model. This is why the general external
pattern must in practice be accompanied by the political will to
achieve federalism in order to meet the very varied requirements of
European society. Nevettheless, we cannot reject 4 priori all thought
of a centralised system. Such a system is only conceivable if forcibly
imposed as the result of a drive towards domination, the likelihood
of which diminishes with the sttengthening of the dual determination
to live together and to maintain the independence of the member
countries.

2. The Present State of the Bnropean Political Project

In the absence of a strong popular movement, there are two
possible approaches to political union: European elections and deter-
mined action by governments. Elections, in the form laid dowa by
the Treaty of Rome, are subject to two limitations: firstly, the people
of Europe, by their universal and direct suffrage, can only elect the
members of the BEuropean Parliament of the three Communities,
which have limited powers; secondly, even if a parliamentary revolu-
tion should offer the possibility of transforming the European
Parliament into a genuine Parliament, this step would first have to be
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unanimously agreed by the governments and ratified by the national
Parliaments. This means that no elections and no European union
are possible unless the national parliaments have the will and are in
agreement.

In September 1960 President de Gaulle put forward his idea of a
confederation of Eutopean States. This proposal evoked varying
responses. Some people accused the General of sinister motives:
of wanting to superimpose a Council of national governments on the
Communities, of weakening the Atlantic Alliance by organizing the
defence of the Six, or of seeking to establish the hegemony of France.
Others, however, attached less importance to motives than to possible
results, and recognized that this proposal had the merit of existing
and of giving a new start, at the official level, to the political integration
of Europe.  After a year of hard bargaining and 2 summit meeting of
the Six, 2 declaration of intent was produced in Bonn on 18 July, 1961.
This proclaimed the determination of the Six to give statutory expres-
sion to the will for political union already implicit in the European
Communities; to cooperate in creating the conditions necessary for
a common policy; to continue and develop the work of the Com-
munities; and to strengthen the Atlantic Alliance by means of political
union. To this end they proposed to widen the scope of the delibera-
tions of the Parliament of the Six, and they instructed a committee,
under the chairmanship of M. Fouchet, to prepare a proposal for a
union.

The Foushet Draft. The title of the document prepated by the
Fouchet Committec recalls the “ draft pack fot a union of Eutropean
States ” put forward by Senator Michel Debzé in 1950, but the con-
tents fall short of that draft, The preamble reaffirms the principles of
liberty and democracy which, following the example of the Council
of Europe, might be a sine gua non for the admission of new members.
In addition, the member countries declate that they are resolved to
continue to bring together their essential interests, a process which
is already the aim of the existing Communities, “ in such a way as to
prepare for a destiny which henceforth is irrevocably a common one .
The first atticle stipulates that the Union is udissoluble. Hence it
does not recognize the right of secession, which is generally recog-
nized by confederations but forbidden in Federal States.

The ebject of the Union is to secure the adoption, in all questions
of common interest, of a common foreign policy and a common
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defence policy; to ensure close cooperation in the field of science
and culture; and to contribute to the defence of human rights and
democracy within the member States. The latter statement confirms
our interpretation that all the members of the Union will have to be
genuinely democratic States. "There is another point which should
be noted: the docurnent does not refet merely to a coordination of the
foreign policies of member States but lays down the bolder aim of
“the adoption of a common foreign policy 7.

But the real scope of the Union can be discerned much more
cleatly from the pattern of its institutions and powers than from its
objectives. The Union has three institutions: a Council, a Parliament
and a Buropean Political Commission. The Comnil, which is the
sole decision-making body, would meet every four months at the
level of Heads of State or Heads of Government, and, in the intet-
vening period, at least once at forcign minister level. At each of
these summit meetings the Council would appoint 2 Chairman who
would setve for only four months, obviously too shott a period. The
Debré Plan made provision for an Umpite elected by universal
suffrage for five years 1.

It would be essential for the Chairman to remain in office for at
least a year, in the case of the Councii, the Communities, and the
Union. But a much more vital question is the voting procedure in
the Council and the Union. Appatently in accordance with the
wishes of the majority of the Six, the Council “ shall adopt unani-
mously the decisions necessary for the achievement of the aims and
objects of the Union ”.  If the Council followed a system of majority
voting, the interpretation of the term “necessary ” could form a
question for prior discussion. Under the actual system proposed, a
State which does not deem a decision to be “ necessary ” can choose
between exetcising a veto or abstaining. Under Article 6 the Council
is not prevented from reaching a decision by the absence or abstention
of one or two members. Hence the harmful effects of the unanimity
rule—which in its original form required an affirmative vote by all
the members—have been diminished; in the new draft the unanimity
rule is assimilated to the veto, which assumes a determination to
oppose. But a limit is placed on the number of absences and

Y Cp. Art. 3,1, in Proje? de pacte pour e anion d'Etats ewropéens (Nagel 1950,
p- 34).
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abstentions: at least four members must be present and cast an
affirmative vote. ‘The authors of the draft hoped to reduce the
paralysing effects of unanimity, which is more dangerous at the
“ summit ” than in 2 Community system in which majority voting
and unanimity counterbalance each other.

Once the decision has been taken, to whom does it apply ? In
principle it is binding, but only on those members who voted for it.
In other words, a country which is absent or abstains from voting is
not bound by the common decision. This procedure, while it
might be acceptable in the case of abstentions, is out of the question
in cases of absence, since it would encourage membets to avoid giving
an explanation and to escape from their obligations. A member who
is present, but abstains, takes part in the discussion, defends his point
of view and engages in a dialogue with the others, whereas absence
is an escape from all joint responsibility.

Another question is whether recognition can be given to partial
agreements which are not binding on those who have abstained.
Some experts in public law maintain that this will be likely to inctease
the efficiency of the machinety by reducing attempts to block it
This practice can be accepted as an exceptional measure, provided that
the exception does not become the rule. Admittedly, the solidarity
of the Six is a safeguard against abuses, but is it adequate in this vital
and delicate sphete? We should prefer a system of authorized
exceptions: a unanimous decision would be binding upon all con-
cerned, including those who are absent or abstain, unless the abstainets
have asked for a dispensation and obtained it by the unanimous vote
of the members taking the decision. As for those who are absent,
as the old phrase says, they are always in the wrong.

‘The Ewuropean Parliament of the Communitics would deliberate
upon matters involving the aims and objects of the Union, but its
powers would be strictly limited. It would examine the Council’s
annual report, but could not move a vote of censure as in the Huropean
Communities, where it is the Commissions and the High Authority
(i.e. the Buropean Executives) which present the progress reports and
are subject to the democratic control and the censure of the Eusopean
Parliament. In the Union, the Council would have no responsi-
bilities towatds the Parliament and it would enjoy unfettered powet.
The Parliament could only submit questions and recommendations
and enquite as to the action which the Council had taken in putrsuance
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of its recommendations. The fact that the draft makes no mention
of the election of the Patliament is significant. The Parliament
would have none of the functions of a genuine Assembly: budgetaty
control and legislative powers. Moreover, this embtyo of popular
representation is not authotized to express an opinion concerning the
revision of the Union treaty unless invited by the Council. Hence
the Council would tend to dominate the whole machinery of the
Union.

To complete the confusion, the Exropean Political Commission is to
be composed of high officials of the national Ministries of Foreign
Affairs. This is a contradiction in terms and a fundamental change
from the concept enshrined in the Communities, which guarantees the
independence of the Executives, the latter being made up of indepen-
dent individual members who do not take instructions from national
govetnments, even though they may not entirely escape their influence.
The Political Union, on the other hand, abandons the one element
which constitutes the originality of the Communities and provides
the mainspring of their development. In this leap backwards, the
Political Commission is teduced to the status of a mere collective
secretatiat, subject to the whims of the national governments.

Thus the Six, who are always ready to condemn the inefficiency of
the United Nations system, propose to saddle their closely integrated
system with a procedure which is much more tetrograde than the
normal arrangement of independent international secretariats, pro-
tected against governmental interveation. This is a return to
Briand’s ideas, which have been largely superseded by the set-up of
the international organizations. For instance, the authots of the
draft, not content with concentrating all powers in the Council,
which represents national governments, have replaced the now
traditional type of international sectetatiat with an inter-governmental
secretatiat with the misleading title of Political Commission. This
is undoubtedly the most negative side of the Fouchet Committee’s
draft.

Revision. Nothing can make up for the consequences of this
otiginal sin: neither the irtevocable nature of the Union nor even the
provisions made for its revision.  Yet the great majority of supporters
of the Buropean idea taking part in this debate consider this provision
for obligatory revision to be an extremelty positive point in the draft.
Article 16 lays it down that three years after the Treaty of Union comes
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into force it shall be subjected to a general revision which will take
the form of a study of means of strengthening the Union, taking into
account the progress already achieved. The draft suggests that the
main purposes of this revision should be to formulate a unified
foreign policy and to set up by stages a centralizing organisation
within the Usnion, the European Communities. ‘There is only one
firm obligation—to carry out a general revision of the Treaty—and
the only points which are clearly defined are the main objectives and
the means to be employed: an examination of measures to be taken in
the light of past expetience. Thete is no clear implication that this
revision might lead to the introduction of majority voting or of
elections. Despite the promises of progress, the scheme makes no
firm commitments for the future.

The President tounches up the draft. 'The draft for a Political Union
prepated by the Fouchet Committee was ready to be discussed at a
mecting of foteign ministers eatly in 1962, when President de Gaulle
added some touches to it which cansed a commotion among France’s
partners. This stroke of the pen was not merely a question of style;
it marked a return to the initial conceptions which had already aroused
lively criticism. The harmonization, coordination and unification
of economic policy, which had been removed from the purview of
the Council at the request of the other five countries, were now
restored, so that the Union tended to become an “ ovetlord ”, taking
control of the activities of the three Communities. Thus, instead of
climinating the anachrosistic features of the political set-up, the
revised draft sought to impose them on the Communities. Institutions
which had proved their worth wete to have superimposed upon them
a machinety which was more likely to produce paralysis than to
ensure efficiency. Moteover, European defence policy in its relations
with NATO was passed ovet in silence, a silence which was equivocal
to say the least: there was no longer any mention of the assurances
given by the French government. Another retrograde step was the
deletion of the provision that the Union should be indissoluble.
On the other hand, the Political Commission would do more to
justify its name, as it was to be composed of “ political representa-
tives ¥, But the proposal behind this laconic phrase is not vety
clear. Does it refer to “independent ™ political representatives ot
to governmental representation at a political level ? At first sight,
however, the second possibility does not seem to meet any need or to
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add anything new to the proposed Union, in which the Council is in
fact made up of political representatives of the member States.
Thete would appear to be a substantial concession here to the
Community idea.

This interpretation secms confirmed by the press conference
given by General de Gaulle on 15 May, 1962, Despite his refetences
to “some integrated esperanto or volapuk 71, the President of the
French Republic reaffirmed his view that there must be a political
integration of western Europe. He went on to point out that, if this
was not achieved, the Economic Community itself could not prosper,
or even survive, in the long run:

“What does France propose to its five partners ? I repeat the
proposal: if we are to organize ourselves politically, let us begin at
the beginning. Let us organize outr cooperation. Let us bring
together our Heads of State or Heads of Government from time to
time so that they can review the problems which confront us and take
decisions which will be European decisions. Let us set up a Political
Commission, a Defence Commission and a Cultural Commission,
just as we already have in Brussels an Economic Commission which
studies questions of common interest and clears the ground for the
decisions of the six governments. Obviously the Political Commis-
sion and the other Commissions will work along lines suited to their
fields of activity. In addition, the competent ministers will meet as
often as is necessary, so that the Council’s decisions can be uniformly
implemented. Finally, we have 2 Buropean Pasliamentary Assembly
which meets at Strasbourg and which is made up of delegations from
out six national Parliaments. Let us put this Assembly in a position
to discuss common political questions, in the same way that it already
discusses cconomic questions. When we have had three years’
expetience, we shall sece what we can do to strengthen the links
between us.  But we shall at least have begun to accustom ourselves
to living and acting together. This is what France has proposed, and
she believes that it is the most practical way of proceeding.”

This is a statement of basic importance, summing up General de
Gaulle’s views concerning the political Union, and it provides some
clarification as to the nature of the Commissions. He has abandoned
the idea of attempting to set up institutions which would be super-

1 See the full teport of this press conference in Le Monde of 17 May, 1962,
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imposed on the cxisting Executives. In his press confetence he
pointed out, it is true, that the Six are already involved in politics
when they harmonize their tariffs or their agricultural policies or
when they negotiate with Great Britain. In his view it is illogical to
leave economic mattets outside the purview of the mectings of Heads
of State or Heads of Government, when these matters ate of vital
and constant concetn to every one of them. By the way he recognizes
the role of the Commission in Brussels, which he proposes as the
model for the three new Commissions, the members of which are to
be appointed by the Governments, acting in common agrcement,
but who are to be independent in the exercise of their duties. The
Political Commission would consist of representatives of the major
political forces or of persons distinguished in public life, whose basic
task it would be to prepare the ground for the Council’s decisions.
The Prench President went on to stress the diffetence between the
Commissions, but this difference refers only to their methods of
procedure, which must be suited to the special conditions in each
ficld of activity. We are entitled to deduce from this statement that
the Commissions will be identical in form, and will have similar
functions, but that their procedutes will be suited to the special
conditions involved. :

3. The Franco-German Treaty t

The Franco-German Treaty fits into the pattern of the proposed
Union: it is both a means of exercising pressure on the other partners
in the European Community and a partial substitute for the political
framework which does not yet exist. Its main purposeis to strengthen
and further regularize Franco-German cooperation and thus to bind
Germany more firmly to France and to Europe.

Is this treaty compatible with a political union and with the
Furopean Communities ? It is true that the treaty only deals with
some of the subjects which fall within the sphere of the Communitics,
but the consultations which are to take place on the  problems
concerning the European Communities ” could, when backed by
solidatity in other fields, crystallize the influence of the two countries
within the Six. This threat may both cause division and lead to an

1 Signed at Patis on 22 January, 1903,
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acceleration in the development of the Communities, which would be
anxious not to be left behind by any bilateral arrangements.  As long
as the vacuum remains ia this political field, it is difficult to speak of
incompatibility. This treaty is due, in part at least, to the refusal of
Belgium and the Netherlands to take any steps towards a political
uniomn.

Incidentally, the Treaty reproduces some featutes of the Fouchet
Plan, but lays stress on contacts and does not set up any institutional
machinery. This latter point makes it unsuitable for extension to the
other partners—this would be a retrograde move even by compatison
with the Fouchet Plan—but also makes it less intrinsically harmful.
'The Treaty would in fact cease to have any point with the formation
of a union, even as loose a union as that proposed by France.

What exactly ate the provisions of the Treaty ? At least twice a
year there are to be meetings of the Heads of State or Heads of
Government, who will issue general directives. Provision is made
for other meetings: the Ministers of Foteign Affairs, Defence and
Education are to meet at least once 2 quarter, while the Chiefs of
Staff and the senior officials responsible for youth wotk will meet
every two months at least. These activities will be coordinated
bilaterally by high officials of the Ministries of Foreign Affairs, who
will hold monthly mectings, and at the national level by an inter-
ministerial body under the chaitmanship of a high official of the
Ministey of Foreign Affairs.

In the field of foreign policy, the two governments will consult,
before taking any decisions, on important questions such as the
European Communities !, Hast-West relations, aid to developing
countries, and the strengthening of cooperation in various sectors of
economic policy. In regard to defence, the Treaty lays down the
following objectives: harmonization of defence theory with the aim
of sccuting uniformity, establishment of Franco-German institutes

! Dr. Hallstein told the European Parliament that this machinery for prior
consultation between two member States  introduces into the balanced pro-
cedures of the Cotatnunities a new factor which is not envisaged in the Treaty
of Rome ”, It is well known that a negative vote by two of the large powers
can frustrate a qualified majority in the Council of the EEC. The Commission
invited the Pasliaments and Governments to confirm that the Treaty would not

endanger the operation and active development of the Buropean Community
{Le Monde, 28 March 1963).
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of operational rescarch, exchanges of personnel, which may include
the temporary seconding of complete units; cooperation in the field
of weapons. In regard to education and youth, the Treaty proposes
that each country shall increase the teaching of the other country’s
language, that faster progress shall be made in solving the question
of equivalence (in academic and professional qualifications), that there
shall be an increase in exchanges and a development of coopetation
in scientific research (e.g. joint research programmes).

Clearly, this Treaty counld well be incorporated in a larger union,
to which it would bring the benefits of certain concrete provisions
and of the network of human relations which it is likely to establish
between the two governments and their administrations. This is
the most positive side of the Treaty.

11

IS THERE A TREND TOWARDS FEDERALISM
IN CERTAIN SECTORS?

1. ITrends in the Political Sector

One of the basic questions is whether there is @ foree, either internal
ot external, making for federation in Furope; whether, for instance, the
Six can be regarded as an active nucleus of the European union, ot
whether the Franco-German agreement has an integrating effect in
the Community and in general. We must also examine the relation-
ship between these two internal factors and forces outside the
Community such as those within EFTA or in the U.S.A. and the
U.S.S.R. The pressure cxercised by these various factors, and their
respective weights, will largely determine the pattern of a united
Europe. The relative strength of these influences will decide, in
particular, whether Europe will tend to become a federal community,
an economic area, or part of an Atlantic system.

Kant laid down the principle that in a republic all the member
States should be republican. Should this principle be extended to
any Buropean federation which may be formed? In other words,
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is it essential that every member of the European Federation should have a
Sederal stracture? Is it necessary, for the internal balance and the
satisfactory operation of the whole Federation, that those members
such as France or Italy which have a centralized structure should adopt
a federal system, or will it be possible to work out a flexible formula,
at least at the outset of the experiment, which will both facilitate the
satisfactory working of the Community and make it casier to achieve
a balance in the future? Regional planning in France has recently
statted a move towards decentralization and even towards a reform
of the regional system. In Italy and in Belgium these trends, which
are already mote cleatly visible, are likely to increase as the European
system grows stronger.

As a preliminary assessment, it would seem reasonable to think
that the creation of a federal Europe will encourage these tendencies
by providing them with an adequate framework. It is not impossible,
howevet, that the national governments may make an effort, at least
in the pte-federal petiod, to strengthen national cohesion within the
Buropean Community. The real “ danger ” of regionalization might
itself lead the national “ establishments ” to put up a fietcer resistance.
In Switzetland, for example, one of the arguments against joining the
European Community is that this action might result in the break-up
of the nation, which is made up of three basic elements—Germanic,
French and Italian.

Whatever answer the facts may give to Kant’s principle, there can
be no doubt that the European union will be subjected to regional,
national and European stresses. Probably a dynamic, flexible,
federal system will provide the means of organizing this united yet
varied entity with the minimum of compulsion and of bringing these
often contradictory stresses into hatmony. This is particularly
probable because federalism, by its very nature, and unlike a unitary
organization, does not seek to destroy the existing centres {e.g. the
deserted areas of southern France), but to use them as sources of
activity and power. The strength of a federation lies precisely in the
division of power between the member States and the regions, which
provide support for the community, and the central authority. Itis
not based on the logical “all-or-nothing » principle of indivisible
sovereignty, but on the principle of pragmatism, which can adapt
itself to many different combinations and to 2 sharing of functions
and powets. According to this conception, the European Federation
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will be based on centres of power, national and regional, which will
fit togethes to make a Buropean edifice. This means that these centres
of activity will have to take patt in the common task, while later on
they will serve to counterbalance the excessive concentration of
powet at any level.

This view accords with actual facts rather than with theory, It
finds its vindication in existing federal systems and also in the young
FEuropean Community. In the nuclear field, the bilateral agreements
which the United States made with European countries gave the
Americans the right of inspection, which cnabled them to satisty
themselves that the fissile materials were being properly used.  There
is no doubt that this was a setious enctoachment on the sovereignty
of their Buropean partners. By combining their efforts, the Six sct
up Buratom, which they entrusted with powers of inspection, amongst
other things. The result was that the United States recognized this
Community guarantee and relinquished its claim to inspection; the
agteements signed between the United States and Euratom make it
the responsibility of the latter to supervise the use of fissile materials
on the territory of the Community. Thus, by pooling their powets,
the member States have safeguarded their sovereignty, replacing
American control by Community control. The BEC and the ECSC
(FBuropean Coal and Steel Community) provide a number of examples
of the strengthening of the power of members of the Community.
In spite of gloomy prophecies, the ECSC has furthered the ragld
growth of the Italian steel industry; genetally speaking, it has main-
tained the balance between Community development and national
development. Similatly, the EEC has brought both stability and
more rapid expansion to the Community as a whole and to .eaf‘:h
individual membet. ‘This is an indication that the system is in
equilibrium and that the organization is of a federal type. A well-
designed federal system would male it possible for different activitics
to be cartied out cfficiently at different levels—community, national
or regional—in accordance with the actual potentialitics of each centre.

The question raised by Kant’s principle will arise in other spheres,
particulatly in connection with the political parties, at European an:d
national level. In the membes States of the EEC thete is a cestain
trend towards a concentration of the political parties. In Germany,
one of the big parties has been in power for more than ten yeass. In
Italy the multiplicity of parties is counterbalanced by the existence of
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the Christian Democrat party (which has been in powet since the end
of the war). In France, the emergence of a party with a patliamentary
majority, coupled with the introduction of a presidential system, may
tend to produce a regrouping of the fragmented parties. In the
parliamentaty monarchies of the Benelux countries, the Christian-
Democrat and Socialist patties are in a substantial majority, with a
moze modest proportion of liberals and conservatives in the Nether-
lands, or a tiny proportion of Communists. These are signs of a
nascent ““ bipartisan 7 or “tripartisan ” system. Will this trend
towards regrouping be confirmed in the long tun ?

There can be no doubt that in a Europe embarking on a political
union, Buropean elections and the strengthening of the powers of a
Parliament elected by universal suffrage will work strongly towards
the integration of the parties and towards organic collaboration
between them. The change in dimension, the tivalty throughout
Europe stimulated by the presence of the Comrmunist parties (accord-
ing to the draft scheme for Eutopean elections), the need for each
party to acquire a strong position from the outset in this embryo
political community, will compel the parties—like industry—to
concentrate at national level and organize at Community level.

If it is accepted that these two trends, national and European, will
converge and strengthen cach other, an inescapable basic question
arises in regard to both of them: what type of organization will be
adopted within these giant parties: rigid and centralized, or federal?
This question will confront the national parties and any Eutopean
parties which may be formed. Mozcover, if the parties, instead of
merging, scek to establish organic links at regional, national and
BEuropean level, it would seem that the effect of maintaining the parties
and engaging in common action would predestine them to collaborate
on federal lines. In view of the differences between national patties
of the same political colous, it is likely that at Eutopean level we shall
witness the establishment of fedetations of parties rather than the
birth of highly integrated and centralized BEuropean parties. This
supposition is botne out by American and, in a cettain measure,
Swiss experience.

If this point is accepted, it will be wotth considering to what
extent these federal party superstructutes will influence party struc-
tures within the member countries of a political community. At
local level, just as at the level of United Europe, the federal structure
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will make the patties more adaptable to the needs of planning and
action In various sphetes (local, national or European) and will help
to revive the dialogue between the mass of the clectors and patty
membets on the one hand and the party bureaucracies on the other.
The rank and file and the leaders will be brought into close touch
in smaller, more concrete units commensurate with human dimen-
sions which will take part in affairs at the national and the European
level. ‘This factor might also act as a counterbalance to the direct
monologue between rulers and ruled on television. The federal
system will tend to produce an evolutive social equilibrium and to
ensure the satisfactory operation of the European Union and its
members.

Specialists in political science readily admit that the pattern of
political powers and political bodies which a federal system facilitates
can assist in the struggle against the political “ couldn’t-care-less
attitude of the citizen. By instituting self-government at various
levels, a federal system encourages the citizen to take a wider and more
effective part in the running of public affairs. By offering citizens
the possibility of exercising political responsibility in a clearly defined
area—a “ commune ” or fegion—the federal system provides a
political education. Here, surely, is the experience which will train
citizens to govern the State or Hurope! Here, too, is a lesson in
Europeanism, which will teach the citizen about his “ commune ”,
his region, his nation and his European fatherland. Setting up this
multi-tier system of decision-making creates a more plastic social
otrganization which, according to the “principle of subsidiarity ”
enables the central authority to be relieved of those functions which
can be carried out mote efficiently at the national, regional ot “ com-
mune ” level. This pyramid of organizations, powers and activities
loosens and widens the process of political decision-making and
ensures that decisions will be kept in harmony by starting from the
smallest units and working up to those of continental scale.

2. Trends in the economic, social and cultnural sector

(2) Planning and Framework.

What are the main trends in this sector ? A very matked tendency
towards planning and tegional development at the national and the
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European level, and another tendency, less matked, in an appatently
contradictory direction: towards greater autonomy and more colla-
boration within firms and between firms.

Two members of the Community have experience of planning—
and their experiences are complementary. France operates a medium-
term indicative plan, based on an investment policy, while the
Netherlands resort to annual programming based on an incomes
policy, within guiding lines which have been laid down for a period
of twenty years. Belgium and Italy, after some experience of partial
or regional planning, are moving towards the French method.
Germany alone is hesitant, although there is a Getman plan for
agticultute and although public investment constitutes 409, of total
investment, against about 209, in France.

These are the national policies which provide the backgtound to
the proposal of the EEC Commission to inaugurate a system of
European programming. This is to form a framework within
which the governments and institutions of the Community would
opetate. ‘They will be able to reach their decisions in the light of
this programme, which will be a means of ensuring a rational alloca-
tion of the financial resources at the disposal of the authorities, and
it will act as a guide for the plans of the member countries; it will
provide a framewotk for the common policies (agticulture, transport,
power) and for projects of regional development or industrial re-
convetsion; finally, this long-term view is essential for an incomes
policy which is intended to maintain a balance between incomes and
productivity and to make for fairer shares L. As action on a Com-
munity scale increases, and the economy of the Community grows, the
need for a more developed system of indicative planning will become
increasingly urgent.

Three problems will arise at the Furopean and national level: the
part to be played by interested partics in the drawing up and imple-
mentation of the plan; the arrangements for democratic control at
the different stages; and the way in which the national, regional and
European plans are to be linked together. The preparation of the

Y Programme d'action de la Communanté pendant ln denxidme étape (REC, Brussels,
1962) p. 72. Sce also: La programmalion exropéenne, by Robert MARJOLIN.
($.E.D.E.LS. Bulletin, No. 839, supplément I, 20.12.1962).
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plan calls for a technical body like the Freach “ Commissariat du
Plan ” (Planning Commission), coupled with the direct participation
of the interested parties in various commissions associated with the
preparation of the general programme. The solation adopted in
France meets this twofold requirement, although by no means
petfectly: at the European level, this solution would involve close
collaboration between the Commissions and the High Authority, the
Council and the Economic and Social Committee. But if the work
of preparing the plan is not to be centralized at the top in the Buropean
institutions, it will be essential to bring in not only those responsible
for the national plans, but also representatives of the tegions. In
this way, the basic suggestions will be put forward from the bottom
and then selected and hatmonized by the European plan. The
implementation of such a plan will require the support of governments,
professional and labour organizations, industry and the interested
parties. ‘The plan must be their joint effort.

"This trend towards a federal system of planning, with participation
based both on spheres of interest and on geographico-economic
areas, is linked with the important question of regional development. In
France, the organization of the country was hampered by a centralized
system of planning and administration and by the lack of any political
and administrative infrastructure. The inadequacies of the system
have led some people to toy with the idea of decentralization and
even of regional autonomy. Although it runs counter to traditional
thought patterns and traditions of administration, this idea scems to
be gaining ground & Italy, which has had a similar expetience, has
suflered from an increased imbalance between North and South as a
consequence of unification. The regional development plans have
done very little to remedy this disparity. ‘The example of the Swiss
cantons, which developed in a federal framewotk, the exact opposite
of the unitary systems of France and Traly, scems to lend suppott to
the idea of regional autonomy. When the federal State was estab-
lished, there were striking differences between an industrialized canton
like Zurich and a canton like Vaud which was living in the agricultural
age. The gap between the two has been reduced, not increased, as

1 Sce the tentative outline in the decrees of 2 June, 1960, and 7 January, 1961,
setting up the “ Circonscriptions d’action  (operational areas).
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a result of the union, which has contributed to the harmonious
development of both the whole body and its members 1

This raises the question as to whether institutions of a federal type
promote the balanced development of both the member States and of
the federation. One thing is certain: the federation possesses
political, administrative and economic machinery in its regions which,
as we have seen, is often lacking in a wunitary State, Thete are
regional centres, provided with an adequate infrastructure, which can
serve as relays or supports when the time comes to draw up and
implement the national plan and later the European programme.
Hence a system of general and regional planning presupposes the
existence of autonomous regions enjoying some powers of initiative
and decision. These effective units, equipped with an independent
executive which may possibly be backed up by regional economic and
social councils, will have the duty of submitting planning proposals
for their region to the national and BEuropean authotities; in addition,
they will have a share of responsibility in the implementation of the
general plan at their level 2, The vitality of this two-way movement
—from the region to the summit and from the summit to the region—
shouvld ensure that the plan is thoroughly realistic.

This trend will be incteased by the European programme for
tegional development, which is to be built up region by region. The
Commission will recommend Governments, if they have not alrecady
done so, to prepate action programmes for the main socio-economic
regions of the Community; these programmes will sexve, in particular,
as a guide for the opetations of the Buropean Investment Bank 2.
This policy of the Commission’s has two facets: in the first place the
embryo regions will tend to develop so as to fit in to the Eutopean
framewotk and the well established regions will tend to adapt them-
selves to it; the distribution of regional centres and of their peri-
pheries will bear less and less relation to national frontiers, whose
tmportance is being reduced by the Community, and will be based

L B, Satin: Frédévic List, La Communanté enropéenne ef la Zone de libre-échange,
Lausanne, Centte de Recherches européenncs, 1960, p. 32.

® I Btat ef le citgyen (Editions du Seull, 1961) p. 297. This conclusion is
similar to that reached by the membets of the Jean Moulin Club in the political

field.
3 Programme d’astion de la Commnnanté pendant la deuxitme périvde (EEC,

Brussels, 1962) p. 72.
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increasingly on genuine socio-economic, political or psychological
factors; this potential development will be supported and stimulated
by the action of the Eutopean Investment Bank and the institutions
of the Community. The latter may also be tempted to look here for
a counterbalance to the sometimes too cnergetic fesistance put up
by national governments.

How will democratic control be exercised in the preparation and
implementation of plans which are the product of technical bodies,
trade representatives and executives 7 In the first place, is this kind
of control possible in a field of such technical complexity ?  Will not
the collaboration of the Economic and Social Councils provide, as
some people claim, an ad hoe democratic patticipation within a
specialized framework ?

Admittedly, there would be some danger of slowing down or
distorting this very technical work if a political assembly were to be
associated with it at every stage. On the other hand, those spheres
of planning which do not lend themselves to public control do not
coincide with the major options or the choice of means proposed in
the plan. It is at this level that the democratic processes have a patt
to play; and it is all the more necessary because the efficient working
of the plan largely depends on the voluntary support of all citizens.
Heze, in the area where basic decisions are made, the representative
bodies can play their part: the European Parliament, national patlia-
ments and possibly regional representative assemblies, would have
their say, each in its own field, to approve the purposes of the plans
and to check that they were being propetly implemented. Responsi-
bilities could be allocated and the representative bodies fitted into
the European system as a whole in accordance with the flexible
methods of federalism. Seen in this light, there is no clash between
an efficient and enlarged economy on the one hand and a living
democracy on the other.

According to Bertrand de Jouvenel, decentralization is a law of
society. Is this law applied within industrial firms or in their relations
with each other? It is true that in Europe there is an increasing
concentration in some sectors, but it is far below the level reached in
the United States for example. Moreover, it would appear that even
in Ametica, with its huge area, efficiency puts certain limits—which
vary from sector to sector—on the size of mergers; excessive concen-
tration is tending to be replaced by the practice of sub-contracting:
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otganic links are formed between independent units (medium and
small-sized) and the big poles of production. ‘The ptoblem here is to
find out exactly what atre the links which grow up in the shadow of
the dominant poles. In the Community, the large number of poles
and their satellites seems to offer mozre scope for manceuvre.

Future trends in this field will depend on the actual effect of the
network of agreements which is being woven in the Common
Market area. The opening up of the large market, while it has
accelerated the trend towards metgers in certain branches, has, above
all, given tise to many working agreements between independent
firms: agreements in regard to joint sales, specialization and rationali-
zation and even joint production. Will it be possible, under this
method, to maintain a large number of decision-making centres
without forfeiting the technical and economic advantages of a large
atea ? Experience over a longer period, and the development of
the Commission’s anti-trust policy, will show which road the European
economy Is going to choose: centralisation or federalism. To take
one example: to obtain the optimum concentration in the field of
research, firms could set up joint laboratoties ot tesearch centres and
thus, by the process of association, make up the leeway which they
all suffer, both large and small, by comparison with their American
competitors. At the Buropean, national or production unit level,
the method, broadly speaking, is to pool tesources in cettain fields
in which efficiency demands a greater concentration of resources.

Developments will also be conditioned by the system of manage-
ment adopted by business firms and by big business in particular. There
are indications of an increase in responsibility or autonomy at various
levels, a certain tendency to free the top management of less essential
work and pass it over to others for action. The foundations for this
change are being Iaid behind the scenes by the increase in the number
of managerial staff, the far-reaching division of labour and extreme
specialization, coupled with the fairly rigid limits of a man’s powers
of concentration. There is a hint of federalism here. The result of
applying the principle of economy of effort would appear to be that
the units making up a complex whole ate enabled to achieve their
optimum development by securing both greater independence and a
bigger share in the formulation of general policy.

A different but no less important question is that of the participa-
tion of various categories of employees and, in particular, of the
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workess, in management; the solutions which scem to be taking shape
involve a twofold process of collaboration and demands on the part
of the wotkers. The health of the Eutopean social and political
system will depend largely on whether or not the workers can be
integrated into the life of the factory,

At this point we must consider to what extent the modern
economic system and modetn technology make it mandatory to
employ federalist methods. These methods seck, by means of
voluntary participation, to develop the potentialities of every indivi-
dual and every group for the benefit of the community. Thus they
have the effect of mobilising human resources to the full, a process
which, in this age of managerial staff and technicians, is becoming one
of the essential factors in economic progress. This trend is mote
powerful than considerations of class, since social solidarity is global
and comes into play at all levels, and here too barriers are being
steadily broken down: the quest for maximum efficiency leads to
appointments being made on a basis of ability rather than on membes-
ship of a particular category; this, in turn, increases social mobility
and widens the field of social advancement 1.

(b)  Pressure Gronps.

According to Jean Meynaud’s definition 2 pressute groups include
both commercial interests and groups with an ideological purpose.

Thete are times when the influence and weight of these groups
threaten the balance of a democratic society, and a similar problem
atises in regard to the pressute which they excrcise within a federal
system. In this connection, it will be necessaty to consider whether
thete are cettain minimum requirements with which these groups
must comply in ordet not to distort the operation of a federal system,
or whether the political equilibtium which is essential in a fedezal
system is compatible with 2 social environment which is strongly

! In one sector which is of vital importance for economic devclopment,
that of research, the inventor wotking on his own has been replaced, in many
ficlds, by research teams, who appear to be governed by the federal principle:
the fullest development of cach research worker, thanks to his participation in the
joint project and to the contribution made by the other members, for the benefit
of the common venture.

% Les groupes de pression (Paris, P.UE., 1960}, pp. 13 and 14.
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dominated by pressure groups organized on a centralized basis.
This will bring us to an analysis of the machinety of these groups,
their activities, and the way in which they fit together at various levels
—European, national and regional.

Thete ate two main aspects to be examined: firstly, their organiza-
tional set-up, their membership and the procedure by which they
reach decisions, in order to determine whether they follow centralized
or federal lines. Sccondly, we must look at their activities and their
telations with the authorities, in an attempt to assess their influence
on the federal machinery. In following up these two lines of
investigation, using the techniques which have now become tradi-
tional, we shall pick out the distinctive features which are to be
found at three levels: European, national and regional.

It will be interesting to see to what extent the professional and trade
anion federations, and their confederations, live up to their name by
enabling their members to take part in their work and by representing
their often divergent interests; to identify current trends and to
consider whether European integration will bring any changes in
the organization and behaviour of these gtoups. At present, the
professional and trade union organizations at the EEC level are
organized on a confederal basis, power still being in the hands of the
national groups. The breaking-down of batriers and the creation
of a new echelon, for example, would alter the balance and influence
of the various groups at national level, so that those groups which
occupied a dominant position in a testricted area would find them-
selves exposed to the competition of other groups in the Community.

This would bring about changes and produce a new pattera at
the Community level. We should have to establish whether these
changes would lead to an increase in federalism. It is difficult to
believe that, in present circomstances, a federal society would be
compatible with the domination of one or more groups organized on
centralized lines. In other wortds, we must ask whether Kant’s
principle should also be extended to pressure groups. This is a
particularly urgent question, because existing federal systems, in the
United States and Switzerland, for instance, provide no solution to
the problem, their federalism being restricted to those matters which
were regarded as political at a time when people were under the
illusion that politics and cconomics could be kept in watertight
compartments. The pressure of vested interests in these federal
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systems is exttemely strong, and consequently they cannot be trans-
posed to the European Community as they stand.

For example, the trade unions appear to be moving in the direction
of certain reforms which their leaders are demanding: reorganization
at the bottom and decentralization of certain functions in order to
take account of the integration of the wotker in his firm, the action
of the interest groups, the effects of occupational integration and of
regional and Eutopean activities 1.  Does not this indicate 2 tendency
towards the application of federal principles to trade union organi-
sation with the object of making it mote efficient and better suited to
economic, political and social activities which are spreading over
several levels and several sectors? It would also be possible to
discover whether these emerging ideas are an adequate answer to the
need for subdivision and flexibility, which is making itself felt in the
organization of public and private administration, in the prepatation
and implementation of plans, and whether these ideas provide for an
allocation of functions by sectors and by regions. Moreover, it will
be essential to find out whethet the trends which are coming to light
in the various fields are compatible or incompatible, and whether the
interaction of these organized forces is in contradiction with a fedetal
system. It would appear that some minimum assurances are essential
if a federal society is to function efficiently.

(c) Cultaral affairs.

In cultural affairs the federal system is mote obviously essential.
Culture is hostile to centralization or authoritarian guidance, patticu-
larly in Europe, whose regions and npations show their originality
by the diversity of their languages, literature and art. This is the
main expression of the richness of European culture, the other facet
being its underlying unity: here is a clear example of the two aspects
of federalism—unity and diversity.

If it is to take account of the situation as it really is, the Eutropean
union will have to ensute the full development of each of the cultural
cells, which contribute to the enrichment of the cultural community

L Cp. in particular, G, DrcLerg: “ Démocratic nouvelle et syndicalisme
moderne * in Les formes nouvelles de la démocratie (“ NEJF. *, April-June 1961),

pp. 91-105.
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and maintain its vitality . The need for cultural autonomy having
been accepted, the federalist method is to consider, case by case,
which branches or sub-branches of culture would benefit from pooling.
It is essential to have a minimum of agreed standards, while preserving
independence—and hence freedom to make innovations and carry
out pilot projects, The important thing will be to strike a balance
between the requirements of modern education, the harmonization of
certain educational methods, the reciprocal recognition of diplomas,
the free movement of teachers and students, on the one hand, and the
variety of experiment which contributes to the common fuad of
experience on the other. In this field, as in the social sector, thete
must be a levelling up, and not a levelling down to a common
denominator.

Thete is no incompatibility whatever between the maintenance
of this autonomy and the setting up of a joint organisation to promote
exchanges by enabling demand to be constantly matched with supply,
or the introduction of a system of European scholarships, which
would supplement but not replace national scholarships. Priority
in the Buropean plan should be given to projects which cannot
easily be carried out at national level: following the lines of the
anti-trust laws, which were unknown in some countries, it might be
possible to frame a European treaty introducing tax exemptions for
cultural foundations which are in a position to extend the system of
study grants and research fellowships, and to encourage permanent
education and training in European citizenship. This concern with
cultural and social matters is an answer to the urgent problem of
mobilizing all available brain-power and of increasing the possibility
of selection according to ability.

Scientific rescarch requires even closet cooperation: starting with
a harmonization of methods, it must lead on to various stages of
cooperation, ranging from cettain coordinated research projects to
the pooling of resources and the establishment of joint centres. An
example at the national level is the Swiss Federal Polytechnic School,
and the increasing need for specialization and for collaboration between
cantonal universities; at the European level, Euratom and its centres,
CERN, the European Organization for Space Research, the European

1 The experience of Switzerland, Canada and America will give wvaluable
guidance in the search for a BEuropcan cquilibrium.
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Council for the Construction of Launching Sites and Space Vehicles
are all joint efforts in fields where national action is inadequate.  Ata
different stage, the question arises of coordinating individual, col-
Jective or national research projects within the framework of a general
outline plan. The basic question is still that of striking a suitable
balance between the pooling of resources and efforts on the one hand
and the freedom of personal initiative and invention on the othet.

v

THE PATTERN OF THE FUTURE EUROPE

1. General

The lines of force in a federated Europe will be produced by the
factors and trends which we have just outlined. This future pattern,
as we see it, may contain the seeds of several different types of federal
organization, and the final form will be the result of much practical
adjustment. 'We shall venture to outline a general model which keeps
close to actual trends and hence seems to stand the best chance of
coming into existence within ten years. For this reason, in sketching
the outline of a possible anion, we shall not regard ourselves as having
a free hand but as being “ conditioned ™ by the pattern of institutions
and social forces which we shall have outlined in the preceding
chapters. We shall only feel free to add a few small improvements
to the de facto situation.

It is clear that the largely hybrid and incomplete nature of these
structures malkes it possible to employ, and hence to project into the
future, several different patterns. But we shall only fake into
consideration those which, at the present time, scem the most likely
rather than the most logical or coherent.

Hetre we sce the defects of this method: it is basically a static
method, because it does not take account of social and psychological
developments which are bound to occur in the meantime. If these
developments ate favourable, they might open the way to 2 genuine
leap forward towards federation; if they are unfavourable, they
would hamper the introduction of any new machinery. Hence we
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have wotked on the assumption that, while the climate will not grow
any worse, it will not be such as to enable a federal union to be
established. In other words, unless there is 2 crisis or a sudden
outburst of Europeanism, the machinety will still be in the process of
transformation in 1974.

But making our forecasts, it is reasonable to assume that one
factor which may conttibute to the establishment of 2 solid union
will be the creation of the Common Market, with its common
agricultural policy, its trade policy, its coordination of economic
policies, its wotk of programming and possibly its monetary uniosn.
In agriculture, for instance, the influence of the Community will
increase: protection, official intervention and subsidies will to some
extent be the tesponsibility of the Community, which will exercise
pressure directly on farmers. Hence the latter will become involved
and interested in politics at the European level. The knowledge that
this change is coming explains the mushroom growth of agricultural
organizations, now more than a hundred strong, to look after the
farmers’ interests. The defence reflex operates at the point where
power lies. Although it is still frail, a network of solidarity is being
woven in vatious sectors of the community, and its links will tend to
become closer as the creation of the Common Market proceeds.
This is the process of dynamic integration which has been treleased
by the European Communities.

The first conclusion which can be drawn from our survey is that
the federalist method is steadily invading the main sectors of social
activity, although it is not always supported by an enlightened will.
Broadly speaking, both present trends and future needs foreshadow—
or at least open the way to—omplete federalism. © Complete ”,
because it will not be limited to the structure of government, but will
affect the internal organization of the majority of sectors: the economy,
business firms, groups, trade unions, parties;  federalism ”, because
it will achieve a decentralization and a division of powers corres-
ponding to actual requirements; unlike the myth of single and
indivisible sovereignty, it recognizes the effective existence of a
variety of iadependent centres of power which, by their active
cooperation, strengthen the power of the whole. Reversing the
traditional concepts based on checks and balances applied to power,
the emphasis here is placed on drawing in the largest possible number
of elements in society to take part in formulating and applying a
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common policy or project.  Proudhon’s prophecy seems to be coming
true.

Must we deduce from this that not only the member States in a
political community, but also all the main sectors of society, must
adopt a federal form ?  This harmonization is desirable, but it would
be contrary to the very ptinciple of federalism to impose it in a
uniform manner. In the first place, federalism maintains diversity:
hence different sectors or different States will be able to apply the
federal method to vatying degrees and in accordance with their
patticular conditions. In the sccond place, federalism is based on
self-determination. But the European constitution might perhaps
lay it down that the States and the major social forces must not be so
organized as to run counter to the basic principles of federalism
(e.g. a dictatorial system). In present circumstances, it would be
difficult to compel France or Italy, for instance, to adopt a federal
system. We have noted, however, that both the requitements of
regional development and national or Buropean planning lead in this
direction: both the drawing-up and application of such plans require
a central authority coupled with autonomous authorities. Only in
this way is it possible to widen the circle of “ participants ”, who
represent not only the sectors (professional and trades union organiza-
tions) but also the regions. The success or failure of the plans will
depend more on the measute of participation achieved than on the
means of coercion used. It is therefore likely that the political and
administrative organization will tend to adapt itself to these new
conditions, despite some opposition.

Like the Communities and the Fouchet plan, the political Union
will be indissoluble and of unlimited duration. It will be open to all
European countties which practise the principles of democtacy. As
in the Pouchet plan, the defence of these principles will be one of the
basic purposes of the Union. The special aims incorporated in the
Treaties of Paris and Rome (steady expansion coupled with stability,
raising of the standard of living, etc.) and also the machinery and
regulations of those treaties will be incorporated in the Union. The
Union will be free to go beyond these obligations and powers, but
never to restrict them. The Union will only be achieved as part of
a general forward movement.

The form of the constitution of the Union will depend upon the
conditions prevailing in ten years’ time. It may be a traditional
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type of treaty or one ratified by the people, 2 product of governments
working in collaboration with representative elements and Com-
munity institutions, or of a constituent assembly. When the
constitution is being drawn up, two factors of vital importance will
be‘ t_aken into account; federal power will have to be kept to the
minimum necessary to enable the Union to operate normally, and
this minimum will correspond to the maximum which the Govern-
ments are willing to accept and which public opinion is able to tolerate.
The second restriction is not so important as the first, since it is more
ﬂf:}.{ible. When the Swiss Confederation or the European Commu-
nities were established, public opinion—although this is not easy to
measure—was fairly accommodating and able to adapt itself to any
general decisions to which it was not obviously opposed.

2. The main functions of the Union

We have indicated the minimum range of functions which must
be surrendered to the Union. In the field of foreign policy we shall
draw distinctions according to the importance of the question and
according to whether authotity is to be exercised exclasively or
concurrently, Questions of major importance such as common
policy in regard to Betlin (assuming that this problem is still unsolved)
the attitude to be adopted towards the East, or the position of the
Union within the parimership with the United States, will be the
tesponsibility of the highest authority. Minot or technical questions
will be passed over to the Council of Ministers and the Executive.
Matters which will fall exclusively within the competence of the
Union will include common trade policy after the end of the EEC
transition period, the conclusion of political treaties and the question
of common policy within the inteznational organizations.

Fields in which competence would be shared include technical
and cconomic assistance agreements and cultural agreements; in
these sectors the activities of the Union and its member States could
ovetlap, provided that the bilateral agreements did not run coanter
to the general policy of the Union. Fields not mentioned in the
constitution would be reserved to member States. The right of
diplomatic representation would also be retained at both levels, if
future conditions do not allow of its being made exclusive. The
Union will have its diplomatic representation, which will gradually
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overshadow that of the individual membet States. Joint missions
will be sct up to deal with all those matters falling within the com-
petence of the Union; where the two fields of competence continue
to exist side by side, prior consultation and some coordination will be
compulsory. For the reserved questions, there will normally be
mutual consultation at all stages in order to ensure a minimum of
harmonization.

In the sphere of Common Defence, a distinction will be made hete
on similar lines: (a) vital questions such as the decision to declate
war ot to use nuclear weapons will be the responsibility of the
European Council or of the President of the Union in case of sudden
aggression; important questions, including NATO, the joint com-
mand, ete.; minor and technical questions, including the coordmatl_on
of the activities of military attachés; (b) common defence policy
including on the one hand the common sectors—nuclear weapons,
missiles and their manufactutre, together with the manufacture of
certain traditional weapons and various kinds of research—'—es.se.ntial
iterns which, as they are beyond the capacity of the individual
membegs, will have to be dealt with jointly; and on the other hand
questions of traditional defence which are mote intractable and
hence will be integrated by stages: exchanges of personnel and com-
pulsory training courses, joint training centres, logistic centres,
coordination of research, etc.

In the economic and social field, the Union will have a more dominant
position: the Common Matlket (the Customs and Ecc.)nomic.Umon)
provided for in the Tteaty of Rome wili have come into being aqd
the decisive steps will have been taken towatds a common economic
policy, a European planning system and a Huropean currency. The
institutions of the Communities will take their place within the frame-
work of the Union. 'The latter will take ovet from the Communities,
which will have gone as far as they can, and will give a poﬁtic'fﬂ
impetus to the common undertaking. The process of economic
integration, which will have permeated most of the vital sectors will
be supported and extended by a political determination. Contraty
to the French adage O peut Je plus pent le moins, the Union will only
be able to go on beyond the existing Communities. ‘

The Union will play a vital patt, in particular, in the effective
application of the anti-trust legislation (contsol of agreements and
concentrations, but also assistance in the rational coordination of
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wotk between business firms at the European level); in cateying out
a general reform of taxation (harmonization of taxation, cultural tax
ot payments to Dutopean funds, ensutring equality of opportunity
by means of a reform of the law of inheritance, etc.); in supporting
efforts to adjust and reform the structute of industry (giving super-
visory staff and workers a share in management); in the sphere of
fuel and power policy (possible reorganisation of fuel and power
production and basic industries); in regard to social questions (setting
up social security and health institutes, etc.) where there ate large
gaps in the facilitics provided by the Community. Policy in regard
to aid to developing countries will form an important part of the
Union’s wotk,

Cooperation in the c#liural and scientific fields will be no less active,
Joint action here will be mainly supplementary, subsidiary or inno-
vatory. It will supplement the efforts of the individual countries to
broaden the base of intellectual selection, to spread education mote
widely and to enlarge the scholarship system. It will stimulate
scientific research by setting up a Fund, joint research centres (e.g.
fot space research) and an independent Committee to cootdinate and
guide research. In this field, the Union will provide a framework
for the joint activities mentioned above and will initiate new projects.
For instance, it will be able to promote the establishment of a sort
of brains trast, or of groups which would put forward suggestions,
and think up solutions to the problems of the future (e.g. the problem
of leisure). But above all, it will ensure freedom of movement for
works of the mind and their creators.

Alongside these developments, the Union will steadily harmonize
and unify the national laws, thus filling up the area of European law.

3. The future pattern of institutions

Thete is every likelihood that a united Burope will produce a
new system of government. This is all the mote likely because the
existing federal systems wetre devised at a time when politics and
economics were kept separate, and when science and technology had
not yet appeared on the scene. Today, economics and technology
have a profound influence on politics and they are a pet subject for
politicians., Moreovet, by a historical accident, European integration
began in the ecconomic sphere: it seems likely that the experience
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gained by the Eutopean Communitics in pooling certain public
functions in the economic and social field will leave a deeper mark
on the political structure of the European Union than various familiar
pattetns of government which have often been outdated by events.

Nevertheless, although it will be of an original type, the machinery
of the Union may well be somewhat similar in general form to that
of one of these three types of political system: presidential, collegial
or patliamentary. At this pre-federal stage, plans will have to be
drawn up on the basis of cach of these three models, leaving control
still in the hands of the member States, in accordance with the federal
system. ‘The vatious elements will base their form or organization.
on these models, choosing those which suit prevailing conditions and
conceptions. But the pattern of society is much more plastic and
fluid than out books would lead us to suppose. “I am tempted to
think ” wrote Alexis de Tocqueville, “that what we call cssential
institutions are often only the institutions to which we ate accustomed,
and that where the pattern of society is concerned, the range of
possibilities is far wider than the men living in each society imagine 7.

When we come to susvey the three possible approaches, we must
bear in mind that the parfiamentary system, the efficiency and adapta-
bility of which is widely questioned, is undergoing a process of
transformation. Its instability makes it even less well equipped to
control the advance of the technocrats, and its operation depends
mainly on the work of the civil sexvice. Admittedly, the English type
of system escapes some of these criticisms—although there too patlia-
ment is besicged by pressure groups-—but it is difficult to transplant
a system which owes its viability to the customs and traditions from
which it has sprung. Is there now, and will there be, any possibility
of reviving this type of government, which is disappearing at the
national level, to run Europe ?

T'he collegial systems has the advantage of reproducing the Com-
munity pattern after the merger of the Exccutives. In addition, it
provides for participation by countties (not more than two members
of the same nationality), and by broad categories of interests and
political tendencies. This is team government. But will today’s
team be equally homogeneous tomorrow if, instead of being re-
appointed, it is changed periodically by national governments of
parliaments, or even by the Buropean Parliament ? However this
may be, this is the system which it would be easiest to adopt, because
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it is the least wounding to national susceptibilities. The charge
which is levelled against it in some quarters, and not without reason
is that it is both anonymous and slow-moving, It is workable in it
existing miniature size, since its smallness offsets its slowness, but will
the same apply to a united Europe ?

The presidential system seems to have proved itself in large political
ateas which are both united and diverse. But are conditions ripe for
the adoption of such 2 system? It is true that the President at the
head of a team lends continuity and eoherence to the planning and
execution of joint decisions. And a sttong government of this kind
seems to be more capable of counterbalancing the increasing weight
of the pressute groups, patticularly with the support of political
parties. Itis in line with the general trend towards a strengthening
of the Executive and a struggle against unstable government. More-
over, a President who was clected for a certain length of time, would
be 2 symbol of the European Union in the eyes of its citizens, and the
union would become a reality more quickly for the broad mass of
Europeans. It is nevertheless true that the introduction of this
system under present conditions would arouse opposition in many
quarters.

The question confronting us is this: starting from the institutions
now in existence, the plans and wishes of the governments and the
trend of events, how can we devise a pattern of government which
will be both acceptable and viable ? These is no question here of
imagining an ideal constitution. Looking at the problem from the
other side, we must ask ourselves: what is the shape of Europe
lilely to be in ten yeats’ time ?  Hence we accept the hard facts which
we sec projected on the screen of the future, while at the same time
trying to provide them with an adequate and solid form of union.
Need we recall that for us the “ hatd facts ” are made up of the prin-
ciples in which people believe, the facts of psychology and the
conditions of the matetial world? Wil the pattern which emerges
meet the needs of federalism ?  We must at least scrutinize the avail-
able options carefully, in order to ensure that no major factor in this
outline plan leads the project into a wrong course which it would be
difficult to alter at a later date, or prejudices the chances of future
development towards a mote petfected form of federalism. We are
at one and the same time looking ahcad, taking account of the hatd
facts of today and showing respect for the future; it is in this spirit
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that we shall briefly survey the types of institution which are likely
to be operating in the united Burope of 1974. (It should be noted
that this forecast does not express our own preferences).

Shott of a political volte-face or a dramatic change in the course of
cvents, the pattern of the institutions will not yet reflect any clear-cut
choice between the three types of political system. ‘This hybrid
organization, shaped by often incongruous or contradictory factors,
will have to fulfil certain tequitements as to viability without deve-
loping beyond the point of no teturn. It will then be possible to
make the decision after an experimental period which will enable the
tools of politics to be adapted to new and largely unknown technical
conditions. In this simplified forecast of future trends we shall
adopt first a pessimistic hypothesis and then an optimistic one.

On the pessimistic hypothesis, there will be a clumsy system: on
the one hand, the Buropean Council, the President of the Union and
the Ruropean Executive; on the other hand, the European Parliament,
consisting of an Assembly and possibly also a Senate, the Economic,
Social and Cultural Council, together with institutions such as the
Coutt of Justice, the Central Bank, the European Investment Bank
and various Funds—social, cultural, scientific reseatch—the Employ-
ment Office, ctc. ‘This complicated system is explained by the fact
that Futopean integration has taken place pragmatically, piece by
picee, accotding to the needs and possibilities of the moment.

This patchworlk system is mainly due to the duality of authotity
in the Eutopean Communities (Council—Commission). The Execu-
tive will be strengthened as a result of the merger, but the working
of the machinery will still be based on collaboration between the
Council and the Executive, and for that reason this key mechanism
is incorporated in our forecast of the set-up of the institutions. There
is one difference, however: the Council of Ministers, except in those
cases where it has the power of ultimate decision, will be subordinated
to a Furopean Council made up of heads of States and heads of
Governments. ‘This is cleatly a concession to national pressutes.
But against this must be set the fact that the President of the Union
will preside over both the Buropean Council and the Executive. In
addition, a system of organic collaboration will be instituted on
Compunity lines, between the Eutopean Council (and its special
Councils) and the Executive. The Executive will have the right to
initiate proposals.
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Another point about this hypothetical system is that the confusion
between legislative and executive functions, which exists at present
in the BEuropean Communities, will be perpetuated. Under this
system, the Council takes action mainly at the final stage when it
approves the Executive’s proposals for the Introduction of general
laws (regulations and directives), leaving the Executive to implement
them. Once the Community laws have been enacted, the Executive
will take over the leading role. In the sphere of commercial policy,
the Exccutive shares its authority with the Council which, however,
occupies the dominant position and is the competent body for ratifi-
cation. A complex and hybrid system of the same type could well
ptove necessaty in the fields of foreign affaits and defence; these
functions will be carried out by a dual executive with a single President.
Treaties signed with outside countries will be ratified by the European
Council, which will thus assume the functions of a “ Senate ?, and
have a dual function, as in the Communities. The Council will also
have powets similar to those of a “ Senate ¥ when it draws up
Community laws on the proposal of the Executive, but these laws
will have to be approved by the Assembly which, if it withholds its
approval, will be required to put forward counter-proposals. But
in this phase, the Council-Senate will be able to override a stronger
majority in the Assembly.

On a mozre optimistic estimate these various factors and practices
will tend to assume a coherent form. In this phase, howevet, there
is little likelihood that the European Council will simply be able to
merge cither with the Executive or the Senate.  While it will continue
to function at its higher level, its main functions will be in the fields
of foreign affairs and defence: on the proposal of the Executive it will
deal with the main lnes of policy, setting out the broad political
directives, the implementation of which will be left to the Executive,
The Council will also be able to play 2n important role in amending
proposals with a view to strengthening the links within the Union.
It will be assisted in its work by the competent Councils of Ministers
and various representative and expert committees. On the other
hand, a Senate will be set up for treaty ratification and legislative
functions. Here the dual fuaction will be of an organic nature.
The Senate will adopt the Community laws, particularly in the econo-
mic and social ficlds, on the proposal of the Executive, and after
approval by the Assembly. The other institutions, too, will form a
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mote closely knit pattern. If conditions were more favourable, it
would obviously be possible to move further on the road towatrds
coherent integration.

It will be the task of the President of the Union, together with the
members of the Commission, to counterbalance the influence of the
member States,  On the pessimistic hypothesis he will be clected for a
period of five years by the Council and the Assembly. On the
optimistic hypothesis, he will be elected for the same period of time
by direct suffrage by the majority of the population making up the
majority of the member States. A system of popular clection would
consolidate his authority, provide the Union with a democratic symbol
and ensure the continuity of the European central authority. Another
factor making for continuity will be the personal link provided by
the President in his dual capacity as President of the European Council
{(in his absence his duties will be taken over by a Vice-President
appointed by the members) and President of the Buropean Hxecutive.
The office of President is obviously incompatible with other national
ot private duties.

The European Exccutive, the second guardian of the interests of
Europe, will be made up of 9 Commissioners (or Buropean Com-
missions), cach of whom will be in charge of a department. 'The
number of members of Commissions will depend on the number of
membet countries and the number of functional sectors (compate the
Commissions of the EEC and Huratom and the High Authority of
the ECSC), and the members might be appointed in the following
way: on the pessimistic hypothesis, one half would be appointed by
the Council and the other half by the Assembly; if conditions wete
moete favourable, half would be chosen by the President and the other
half by the Buropean Patliament. This latter procedure would
safegnard the Buropean character of the Executive. The procedure
might vary, depending on the importance attached to the political
or the technical aspect respectively. If the emphasis is laid on the
techaical side, the Economic, Social and Cultural Council, amongst
other bodies, would be associated with the procedute of appointment.
Whatever method may be adopted, the two essential criteria for the
election of the Commissioners would be theit competence and their
personality.  The Commissioners would, of coutse, be independent
of national governments and of groups and interests.

‘The European Parliament might consist of an Assembly elected by
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universal direct suffrage (the procedutes and proportions would be
based on the draft and on experience gained in the first European
elections) and a Sensse appointed by the national goveraments. The
Senate would thus provide representation for the member States.
This procedure might vary from country to country, provided that
there was a minimum of common principles. Care would also have
to be taken to ensure that there was an adequate representation of
youth in Parliament.

The Erconomic, Social and Cultural Comneil (ESCC), representing the
various types of interest and activity, is only the successor, on a larger
scale, of the corresponding body in the European Communities.
Its increased importance is a reflection of the influence which it is
destined to acquite in the wotking of the Community and of the
trends which can be observed in vatious sectors Y. T'he President,
the national governments and the fepresentative bodies will all have
a say in the appointment of the ESCC. This procedure can be
adapted to suit the sector concerned, the same rule being applied both
in the economic and cultural sectors.  In the economsic and social ficlds,
provision will be made for consumer representation (which will not
be easy, consumers being scattered and disotganized) and for repre-
sentation of regional interests. The latter would be a European
extension of the regional Economic, Social and Cultural Councils,
which are being steadily introduced in member countries under
planaing legislation. ‘The calinral section would include representa-
tives of the universities and educational institutions, together with
scientists, writers and artists.  The secial section woueld have to include
representatives of youth movements. The broad objective of the
Council would be to develop national and Community procedures
and thus channel into the institutions the activities of pressure groups,
regional organizations and representatives of the main sectors of the
social and cultural life of the Furopean Community.

The independence of the members of the Cowrs of Justice will be
fully guaranteed by the method of appointment, the length of their
period of office, and the rules of membership. The Court will be

! For instance, the Centre des Jeunes Patrons en France (French Association
of Young Employets) recently asked that the Economic and Social Council
should be given genuine powers of decision and control in economic affzirs,
after its composition has been reviewed {Le Monde, 27 March 1963).
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modelled on that of Luxembourg, but there will probably have to be
a clearer division of labour, with a special court for economic and
social matters.

The Furopean Investment Bank and the various Funds will have
more impostant functions in the context of European programming.
Among the other institutions, the Fund for Culture and Research,
to take an example, will have to be arranged so as to ensute a clear
scparation between its finance and administration on the one hand
and its scientific policy on the other; the latter will be autonomous,
being in the hands of a council of “ cultural workets ”, university
personnel and independent scientists.

The experience gained by the Buropean Communities will be
put to good account, particulatly as it reflects certain trends in
contemporary Europe: the Executive will be surrounded by a large
number of consultative committees, made up of experts from the Buro-
pean professional and trade union organizations, and of national and
independent experts. Consultation will be carried on in permanent
committees and ad hoc commissions, ox through the complex web of
links and contacts which is being woven around the European
Executive and Administration.

In addition to the existing committees (e.g. agricultural commit-
tees), it will be advisable to set up a Committee on Organization and
Coordination, which will contribute to the modernization, specializa-
tion and improved coordination of industrial firms; this committee
will operate within the framework of the Plan and with the aid of 2
Technical Assistance Fund. To this end, it will collaborate with the
European Investment Bank, the Anti-trust Office and the Social
Fund, in order to guide firms and their associations, and to encourage
the pooling of certain services, including those in the field of scientific
and technological tesearch. In this way it will be possible to effect
a further rationalization of production and of other economic activities
in the Community, taking account of inter-continental competition,
but not necessarily going over to “ mammoth ” enterprises. These
vatious methods would make it casier to work out a Buropean pattetn
of organization.

This machinery of consultation will differ from that of the Economic
Community in providing for the patticipation not only of experts
and technicians but also of sociologists, psychologists (economic
psychology), educationalists and even “ generalists or philosophers
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in the planning committees, These various bodies will help to work
out the Plan which, in its turn, will provide them with an instrement
of guidance and coordination. At present the existing Communities
give evidence of a certain Jack of harmonization between the vatious
branches of administration. This is a further indication of the need
for a Plan to chart the coutse of development.

Following the example of the French Plan, the Enropean Plan will
include a number of vertical and horizontal commissions. The new
feature of the Furopean Plan—apart from its federal character
(countries and tegions) and its democratic character (political partici-
pation and control)—will be that the producers, distzibutors and trade
unions will have at their side technicians, scientists, sociologists and
psychologists, experts in political thought, representatives of the
cultural world, ete. The Plan will vety probably be a general
system of programming, not limited to the economic field, but
bringing all the fragmentaty plans together into a coherent whole.
It will be a comprehensive plan, dealing with the basic activities of 2
political society. This is why it will require the pasticipation of
representatives from all types of social activity. The links between
these activities (economic affairs and education, economic affairs and
political organization, economic affairs and culture) will become
increasingly close and visible. It may also be that economic mattets
will come to take a less dominant position than at present as needs
become better satisfied, and that interest may shift towards other
activities. Thus the breaking donn of spesialigation which is advocated
by expetts in many ficlds of science will be put into practice in the
whole field of forward planning and in the overall guidance of
political societies. Can it be that the future will belong to Plato’s
“ philosophers ” ?

In the cultural ficld, vatious institutions will help to step up the
pace of training and rescarch. A Scientific Rescarch Committee,
working in close conjunction with the Cultural Fund, will prepate an
annual survey of the work undertaken, the results achieved and the
gaps still remaining; this will be done with the aid of a European
central office which will assemble all these data together with informa-
tion about existing possibilities (scholarships, grants, etc.). From
this survey it will be possible to pick out the broad outlines and to
coordinate scattered ventures and resources. Consultative commit-
tees, permanent ot ad hoe, will appear in this field too. University
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reform is under consideration in a number of European count.ries;
this might well be an occasion to set up a commission to provide a
forum for exchanging experiences and ideas and to ensure a minimum
of harmonisation. Here, too, there will be a twofold purpose: toenjoy
the benefits of diversity while pooling all resources.

4. Division of functions and majorities required

If we take into account the powers of the European Communities
and in the French draft, what general principles could be used as a
guide for the allocation of functions in this forecast of European
development over the next decade ?

Thete will be populat r¢ferenda at the Buropean level, as well as
elections, to ensure that the people are directly involved in the process

overnment.

o gIn principle, it will be the prerogative of the Comncil (h-eads of
States or heads of governments) to lay down the broad lines of
policy. The Councit will take decisions on vital questions, draw up
directives on important uestions, define the policy e}nfi' general
objectives of the Union and give the spur of political initiative to
certain individual projects. All other matters, in the govgnmcntal
and executive field, will be left to the Butopean Executive. 'I"hc
process of decision-making will depend on an organie collaboration
between these two institutions, 2 collaboration which is the mains-pnn..g
of the Buropean Communities. The European Sup%feme Council will
normally act on propesals put forward by the Exccutive. The Exccu-
tive will implement these decisions and will also deal with minor
mattegs of foreign policy and defence.  Again, the Executive will have
some independent powers of decision (which 'W’ijl vary according to
the hypothesis adopted), particularly in technical mattets, or W1th3n
the framework of the policies laid down by the European Council.
Legislation, however, will tequire the approval of the Assembly.
The appropgiate institution will nqrmal.ly be chosen according to the
importance and scope of the questions involved. o

The same distinction will be made in regard to the mujorities
required. The European Council will reach its decisions by a simple
ot qualified majority; the qualified majority may well be be}spd on the
present system of weighting in the Eutopean Communities. The
unanimity rule will be eliminated; provision is already made for this,
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to a large extent, in the Treaty of Rome. To take an example, 2
qualified majotity will be required for vital or very important
questions, while a simple majority will normally be employed for
minor or technical questions. The Executive will always reach its
decisions by 2 majority of its members, as laid down in the Buropean
Treaties.

Tt will normally be a basic principle that #o provision in the constitntion
of the Union may constitnte a refrogression by comparison with the excisting
Conrnpities.

The President, together with the Executive, will defend the in-
terests of BEurope or of the Union as a2 whole. He will form both the
driving force and the linch-pin of the institutions. He will have the
casting vote in the case of a tie in the institutions over which he will
preside ex gffeio.  Within the Union he will be the symbol of the
Federation, which he will tepresent in all dealings with the outer
world. His powers, like those of the European Executive, will have
to be steadily increased until they are adequate to counterbalance the
centrifugal forces in the Union.

It will fall to the two chambers of the European Parliament to
adopt general regulations which will be enforced immediately on
individual citizens or have a binding effect on member States, and to
approve the European budget and the Community taxes: these
measures will be adopted by the Senate with the approval of the
Assembly. If the Parliament can be entrusted with legislative and
budgetary functions, this will mark a considerable step forward by
comparison with the present state of affairs. The Patliament will
also exercise a control over the activities of the executive institutions.
The President will submit to Patliament a concise annual teport on
the state of the Union, which will be supplemented by the detailed
tepost of the European Executive. Patliament will have the right
to put questions and to investigate. Morcover, the Patliament will
be able to take part (by submitting a reasoned opinion) in the task
of drawing up the policy of the Union, which is the function of the
European Council. In the sphere of planning, the Parliament will
be called on to approve the main objectives and the major decisions
of the Plan, and then to supervise its implementation. ‘The respon-
sibility for initiating legislation will belong to the members of
Parliament, the Council and the Exccutive and, for special questions,
the ESCC.
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Tt will be obligatory for the ESCC to be consulted in regard to
all general legislation or important questions falling within its field
of competence. It will normally have consultative powets, particu-
lagly in regatd to the Plan, being closely associated in its preparation.
Tt will be entitled to exercise a suspensive veto, by 2 two-thirds
majotity, in regard to the draft Plan, on condition that it submits a
countes-proposal.  As in the Communities, it will be able to be asso-
ciated with certain legislative activities or consulted on any otheg
subjects which concern it: in addition, it will have the right to put
forward recommendations and opinions on its own initiative. Within
the framework of the Plan, it will be able to submit recommendations
to the national or regional Councils and to professional and trade
unton organizations and other interested bodies, inviting them to
take part in the implementation of the European Plan.

The Conrt of Justice will have an important part €0 play. In
addition to the supervisory and other functions which it already
exercises in the Communities, and which will be extended, it will
undertake the defence of democratic rights, individual rights, and
cconomic and social rights; it will be able to arbitrate in social
conflicts and supervise the European clections. In general, it must
be made casier for the citizen to secutre access to this imstitution, in
ordet to safeguard the democratic balance between the obligations of
the Community and its protective functions.

The vatrious cafegories of Community legislation will have to be
wortked out in the light of expetrience. Broadly speaking, they will
be based on the arrangements prevailing in the Communities and on
the legal system of the Coutt: Furopean laws and regulations and
general enactments will be enforceable in their entitety and will be
applicd directly in all the member States; the States and institutions
of the Union will be bound by policy directives, but they will be free
+0 choose their own means of implementing these policies: decisions
and decrees, special enactments, fully binding on the persons to whom
they are directed; recommendations and opinions without binding
foree. Tt is obvious that sanctions, patticularly in the form of fines,
and the enforced application of certain Community decisions (e.g.
judgments of the Court) will be widely applied within the Union.
A mote satisfactory initial solution will have to be found for the
ptoblem of the application of sanctions to member States than the
timid procedute embodied in the Buropean Treaties. In the latter,
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the main sanction consists of the pressure of Community solidarity

which will be an inadequate safeguard in certain fields such as that of
guclear defence. But it will only be possible to tackle this problem
in the light of expetience and of the solidarity which will determine
the extent to which member States accept Community decisions. -

v
FINAL REMARKS

. This grossly ovet-simplified outline forecast of the pattern of
institutions and of cettain trends of development (e.g. federal planning
and the representation of occupational groups) provides a skeleton
picture of a united Europe in 2 transitional stage. The machinery
which we have outlined will have to be flexible enough to adapt itself
to actual conditions, and this adjustment will have to be steady and
continuous. Like the Communities, the new institutions will be the
signal for a period of intense activity in the process of integration.
To facilitate this dual adaptation, the constitution will provide for a
three-fold system of revision; a major revision, involving fundamental
changes (division and allocation of powers) will be carried out cither
through the institutions, including the executives, the European Parlia-
ment and the ESCC, or by a popular referendum ; rapid adjustments can
be made by a minor revision, for which the requirements will be less
strict.

The citizen and his activities will form the focal point of this
system with its vatying allegiances: the social group, political party.
interest group and club; and all these will be set in the framework
of the European Community. The individual will be called upon
to participate at vatrious levels: in his local community, his country
and in the Buropean Community. For example, a Parisian will at
the same time be 2 Frenchman and a European; he will be able to have
dual “ nationality ”—both French and Butropean.

The basic machinery is complicated, but it will have to be run in.
Here is an imaginary outline of the planning procedure.

During the preparatory phase, the Economic and Planning
Commission assembles the national and regional draft plans. Then,
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on the basis of these documents, of its own ideas and‘ of numerous
consultations, it will draw up a preliminary dr?\ft. While doing this,
the Commission will carry on sustained discusspns with the mt(?rcsted
parties in the enlarged Planning Commissions in accotdance with the
EEC practice; the intetrested part%es will include the petsons rcd—
sponsible for the national and regional pl'ans, the professional an
trade union organizations, people active in tbe cu}tural field, and
independent experts at all levels; the Commission will, of coursc, be
able to consult the European Council, the ESCC anc’} the Parliament.
Tt will then submit its preliminary draft to the Council and the ESCC.
When it has been approved by these two institutions, the draft will
be submitted to the Patliament, which wi‘H give its opinion on the
objectives and main lines of policy in the light of the report from its
Planning Commission. . ]
This upward movement wilt be.f(‘yl.lowed by the reverse process od
implementation under the responsibility of the Commission, assiste,
by local, regional and national authoritics, expert groups, cconomic
and cultural councils and representative bodies at all levels. Thus
the citizens, through their osganizations and representatives, will be
associated in the ©tier-by-tier ” implementation of the European
programme. This patticipation will ensufe that a constant check is
kept on this basic function of the Community at many different stages
but also on the plan as 2 whole. In this way, the plan will Eccome a
joint achievement of the goverament and the people. This demon-
stration of federalism in action ” will provide a political guide-line
to control the capricious acts of the technocrats which, as we are
often told, are the result not so much of dehbergt'e intention as ofa
vacuum in political powet. In principle, 't}'le political authority must
be based on an effective participation by citizens anq groups, on the
action of the parties and on a strong Executive. It is this trend, tggether
with the factors alteady analysed, which will point {:he way durm_g the
transition period. In the early stages, a dynamlclbalance will be
maintained between the inevitable technical comp‘iemty of the process
and the participation of the citizens. There will be two lobstacles
in the way of democratic control—~the technical cc?mRIex1t1§s of the
Plan and the size of the Union—and a twofold distinction will there-
fore be introduced: on the one hand there will be the major political
decisions, the broad lines of development and the technical aspects
of the Plan; on the other, thete will be the independent centres of
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decision, linked up and coordinated in a complex but organic
whole.

'The political parties will tend to teturn to their basic function by
concentrating their attention on major problems and coming imto
closer contact with the real interests of citizens. Having found their
place in a united Butope, they will fulfill their mission of providing a
vigotous opposition and an effective support to the Executlve, of
acting as the watchdogs of democracy and of training citizens and
political leaders who will guide the destinies of Europe. Hence it
will be their function to express a “ partial ” but synthetic view of
the genetal interest, reconciling individual allegiances and interests;
to work out long-term programmes, patticularly by putting forward
their ideas in regard to the Plan and to future developments: and to
ensure that there is more than one soutce of information and political
theoties. In general, the parties will help to humanize the social
processes and to breathe new vitality into the centres of political life.
Buropean elections, planning, and new conditions—all these are
likely to exercise a strong influence along these lines, compelling the
pattics to bring themselves up to date in order to recover their
effectiveness.

The Execntive will owe its strength to the existence of an elected
President, to the independence of the members of the European
Commission and to the participation of vatious centres of political,
econotmnic and social power at different levels. In the course of our
analysis we have come to the conclusion that a strong executive is
essential to act as a counterbalance to natiomal decentralization and
centtifugal forces, the power of the technocrats and the power of the
pressure groups. Only a strong political authority can ensure that
anti-trist legislation is carried through, can negotiate with all elements
of society and not yield to the pressure of any of them, and work out
and implement a long-term policy. Moreovert, the trend towards a
“ personalization ” of power which can be seen in presidential
systems, is an “instinctive ” reaction against the anonymity of
technocratic authority and against the spread of mass movements.
This is Jiable to lead to 2 one-sided monologue between the ruler and
the people, encouraged in particular by the appeatance of the father-
figure of the ruler on the television screen in every home. Here, as
always in a federal system, it is essential to counterbalance a strong
Executive by effective factors such as democratic control (elections,
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opposition), a wide variety of autonomous centres Qf powet, refer_enda
and manifestations of public opinion. The main characteristic o’t:
federalism is this search for equilibrium rather than any “ recipe
which it advocates. ' _

Tt is a traism to say that a vigorous democr-af:y requires the parti-
cipation of all the active elements in society—citizens, parties, groups
—in the formulation of policy and the execution gnd supervision of
political decisions. If democracy s not to be restﬂ.cted to filling in 2
ballot papet every four yeats, ot to breed absenteetsm as a result og
over-frequent elections, it must be focussed on the main spheres o
interest of citizens and it must involve a well-balanced distribution
of functions between the centre and the periphery: between the
central government and the national, regional and locgl authontms';
between the headquarters of the parties or the trade unions and their
local branches; between the centre of power in an economic group
and its various branches or individual firms. o

Here lies the strength of the federalist method, which }nvolvcs the
coexistence of a strong federal power and arti«;ullated independent
units. A decentralized system enables each individual to mak'e the
contribution which he is best able to make; the citizen ta]‘ces pastin the
work of his local authority and his party, the worker in h1s.factoty
and his trade union. How can they fail to take an interest 1n these
matters which are of such immediate concern to them? These
delicate mechanisms which foster the development of individual
human cooperation, are not merely microcosms. They are at the same
time a basis, a counterweight and a buttress for the pyramid of powet
rising to the central authority which, owing to its position and its
powers, enjoys the sole right of taking decisions which are binding
upon the entire community. Policy making at the summit 1s carried
out by an overall political authority which embraces, but does not
absosrb, all the partial pyramids tepresenting the vatious sectors of
activity and the various arcas. 'This body politic, whose bloodstream
moves from the periphety to the centre and back again, reflects the
numerous allegiances of the citizens-—family, town, profession,
patty—and also the fact that they belong at the same time to a wzdeé
community—their nation and Europe. 'I"hls is the common an
vaxied basis of the futuge European federation.

This united Europe will be a laboratozy in which, by a peac.cful
process, new forms of political, economic and social organizations
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will be developed. It will be equipped with dynamic machinery,
made up of separate but inter-meshing cogs. The federal system
makes it possible to carry out evolutionary experiments in the light of
a varied social pattern, to carry out a continuous task of creation and
adaptation, and to reduce the dangers of error which are aggravated
by a centralized system. Moreover, it brings in the human factot;
the world as it really is replaces abstract conceptions of the good ot the
absolute. And the model which we have built up, using solely the
material at our disposal, must be regarded in this light: it is not rigid
or ideal—it is a working tool, a starting point, o, fot the present, a
basis for discussion.

Federalism males allowances for God and the devil, for the rational
and the irrational in life and society. For this reason, although it
seeks the best it will not put forwatd a petfect and absolute solution.
It counters the threat of social explosions by providing a system of
safety valves which supplement its main motive force: voluntary
membership. In the new Union, based entirely on voluntary partici-
pation, the growth of consciousness and the affirmation of the
personality of individuals and their groups lead to an enrichment of
the community as a result of an adequate organization of social forces
providing possibilities of evolutionaty change. Hence federalism
tends to produce a dynamic and balanced synthesis, among so many
other possible syntheses, between the individual and the community.
In the words of Kardiner a stable society is based on a human unit
which is integrated on an obedience principle as well as on a free
acting principle. Stability is maintained largely by the fact that
individuals are not blocked in their development and can contribute
to the common good and participate in it according to their talents.
These considerations are applying to European integration in so far
as it is already engaged on the path to an orginal Federation. If we
are right in our analysis of principles and facts and in our forecast,
Europe can be united only on federal lines.
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