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RESUME

The paper proposes an analysis of determinants of public
expenditures in French cities over 20.000 between 1883 and
198S5. Different factors are estimated using bivariate
analysis. Environmental determinants are contrasted with
political variables including influence of the bureaucracy and
pressure groups, and partisan ideology of mayors. Results show
that ideology is more influential on short-term changes, while
interest groups pressure is more significant on long term
policy outputs. Among the latter, business groups seem more
influential on local publie spendings than services users or
municipal employees. Different modes of interests articulation
according to mayors partisan affiliation draw different
patterns of influence on policies in French cities.
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INTRODUCTION

The aim of this paper is first to show that there is mcre
politics in French local government than is generally assumed
by the comparatist’'s “common sense”, and that such issues
deserve more detailed investigations than have been devoted by
previous studies of the French case. We also hope to
contribute to the analysis of determinants of policy outputs
in local governments. These determinants are naturally
important for policy science, but also for the more general
knowledge of politics. However, as noted by Yves Mény (1885,
local governments policies are rarely considered sui generis.
Rather, they appear as secondary variables in researches
focusing on different topics. This seems to be especially the
case in France, where two common ideas have led to neglect
such investigations. Local policies outputs would not vary,
because the centralized structure of the national political
system would allow merely no room for decision to local
authorities. Similarly, there would be no partisan politics at
the local level, but only a ‘local administration exerted
through the Préfets, state representatives in the
Départements. .

It is no longer possible to admit such a picture of French
local government. Even before the recent decentralization
reform implemented by the Socialist central government, a
progressive move towards more local autonomy was already set
in motion. Before World War II, under the Third Republic,
large cities already enhanced their capacity of decision
through the development of their own administrative services.
After the 1960s, they becanme competitive with state agencies,
especially concerning city planning, and this was extended to
mid-size c¢ities in the 1870s. This gain in autonomy was
reinforced by legislative decisions concerning self-
government. Since 1880, cities have some room to decide the
distribution of rates between the different categories of
taxesl. Central grants also became non-specific?2, while de-
regulation has been applied to fees for local public services
(Hoffmann-Martinot and Nevers 1389).

This movement was then strengthened by the
decentralization reforms, giving nore functional
responsibility and more legal autonomy to local governments.
Along the same 1line, parties become more and nore active in
the Vth Republie 1local elections, despite the recent tendency
to the decline of ideological cleavages, “cpenness” in the new
terminology. The 1long term evolution of French political
institutions seems to comfort 1local autonomy. We expect
therefore polities to matter in French loecal government. This
paper proposes an evaluation of the impact of politics on
local policy cutputs, measured through public expenditures in
French cities.
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Theories of public poliey outputs most of the time cppose
two categories of hypotheses. The "environment matter
hypothesis” generally consider socio-economic characteristics,
such as population change, income, urbanization, as the main
determinants of policy outputs. Such theories are exemplified
by the early works by Wilensky on comparing Welfare policies
(Wilensky 1975). In a strict version, deliperately overstated
for analytical purpose, policy outputs would be exclusively
adaptive, and directly determined by the environment s
conditions. At least on long periods, political behaviors
would only reflect the necessity imposed by the environment.

Alternative theories rely on the “polities matter
hypothesis”. Different versions consider different factors.
Maybe the most opposed to the precedent 1is the bureaucratic
model, where organizations select behaviors which do not
follow anymore criteria of adaptation to their environment
(Crozier 18964). Policy outputs are then determined by the
budget maximization induced by bureaucrats (Niskanen 1971), or
in a more bounded version of rationality by the incrementalism
of administrative behavior (Wildavsky 1878). Policy outputs
are according to this interpretation the resulting product of
interaction between bureaus and clienteles of beneficiaries.

Other theories are more oriented toward representative
democracy and participation in polities. They underline the
impact of parties and ideology on policy formation (Hibbs
1877, Castles and Mc Kinlay 1879, Castles 1882). Governmen*s’
affiliation to 1liberal or conservative ideologies through
partisan representation seem to determine Welfare State or
market oriented policies.

Other studies focused on pressure politics, especially on
unions® influence on the economy. However, detailed analysis
of macro-economic performances considered as policy outputs
(growth, inflation, unemployment) showed that more than
ideology or strength of pressure groups, relations between
organized interests and political parties were the condition
for successful bargaining and robustness of the econony.
Corporatist arrangements, where strong and centralized unions
are able to negociate and implement policy at the macro-level
because of their relations with leftist parties, seem to
determine policy outputs (Schmidt 1882).

We consider in this paper the impact of such factors on
public expenditures in French cities over 20.000. Details on
the survey are reported in Appendix. Our dependent variables
are current spendings and personnel spendings per capita in
constant French Francs (year of reference: 1983). More
precisely, for the first half of the 1983-1989 electoral term
(1983, 1984, and 1985), we selected means (1983+1984+1985/3)
and changes (1885-1983, in X) as measures respectively of
expenditures levels and changes. We consider the level of
expenditures as an indicator of long term policy outputs,
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while short term changes in expenditures are considered as arn
indicator of policy change. We expect environment to override
political wvariables for long term policy outputs, while short
term changes should mainly be determined by political factors.
Among these, we expect the bureaucracy to exert long ternm
incremental effects, while ideoclogy and pressure groups should
mainly be significant on short term changes.

Environment » Long term outputs
Bureaucracy ' 4

Pressure Groups — e e i

Ideology i Pof€3§ change

We first consider the impact of environmental factors
(Section I), and the influence of pressure groups and the
bureaucracy (Section II). Section III investigates the impact
of parties, before turning to relations between parties and
organized groups (Section IV). The analysis allows to
distinguish different patterns of influence in French cities.

I SOCIO-ECONOMIC DETERMINANTS OF MUNICIPAL EXPENDITURES

Population size (1882 census) is positively but weakly
correlated with the current spending mean (Pearson correlation
coefficient: r=.17, P=.028); this result confirms numerous
previous works (see e.g. Bahl 1969). At this general level of
observation it seems quite impossible to identify potential
scale economies or, on the contrary, diseconomies; it is only
by analysing separately various municipal services that it
could be accurately assumed (see Pommerehne and Blankart
1878). Yet the division of our sample into demographic groups
(see table 1) does not show a linear relation between
population and expenditure, but rather "level effects”; scale
economies are likely to occur as city size is greater than
50.000.

o
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TABLE 1: EXPENDITURE LEVELS BY DEMOGRAPHIC GROUFS OF CITIES

1983-85 current 1983-85 personnel

spending spending
(mean per capita (mean per capita
in FF) in FF)
Cities<30.001 (N=81) 3.058 1.383
Cities>30.000 & <50.001 (N=40) 3.6861 1.808
Cities>50.000 & <100.001 (N=20) 3.583 1.589
Cities>100.000 (N=11) 3.545 1.337

More significant correlations are found, especially
between:

- the population change between the two last census vyears
(1875~-1882) and 1983-1885 current as personnel expenditure
change (r=.26, P=.001); actually, a strong demographic change
often induces an extension of the urban space and therefore
necessarily creation of new equipments; in addition congestion
problems are likely to lead to investment operations in order
to improve the capacity of services supply. However, as it is
sStressed by Bahl (1981), the relation between demographic
change and expenditure change remains highly complicated for
analysis. '

- the percentage of young people (less than 20 years old) and
the current expenditure (r=-.37, P=.000) and personnel
expenditure mean (r=-.35, P=.000), with a positive correlation
between the current expenditure mean and the percentage of
elderly people (more than 85 years old) (r=.23, P=.00S5); this
result confirms several studies on American cities where,
according to Bahl (1981), municipalities intervene and spend
more for elderly and retired people than for young ones. But
studies devoted to that question are rather few in France
Still the analysis of our sample shows that a strong
proportion of elderly people in the population is associated
with variables which are positively correlated with a high
expenditure level, such as central city pesition in an
agglomeration, unemployment rate, and city size. The
percentage of elderly is especially high in old cities of big
agglomerations, where social problems are acute and social
welfare programs very extended, as it has been the case in
most large Western cities since the 13870s.
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Among the socio-economic variables, the most significant
correlation is found between a measure of city wealth, the
potentiel fiscal (fiscal capacity) per capita® in 1883, and
the current expenditure (r=.47, P=.000) and personnel
expenditure mean (r=.33, P=.000). The correlation between the
percent of workforce and the current expenditure (r=.28,
P=.001) and personnel expenditure mean (r=.34, P=.000) is less
strong but as significant. Those results are very similar to
numerous previous findings according to that the wealthier a
city, the more it is 1likely to spend (see Derycke 1982: 57-
58). _

Two agglomeration variables are strongly correlated with
current expenditure. One 1is the inclusion in a communauts
urbaines (r=-.83, P=.000), largely explaining levels
differences: the 1983-85 mean only comes to 2.474 F per capita
in average for the 27 cities belonging to a communauts
urbaine, while it reaches 3.580 F for the 105 which do not
participate in such a supra-municipal structure. The other
variable is the suburban nature of a city, opposed to
agglomeration centers or isoclated cities (in other words not
included in an agglomeration): in that case, r=-.35, with
P=.000. The 1983-85 annual mean is significantly lower in the
85 suburban cities (3.062 F per capita) than in the 58
municipalities centers of agglomerations (3.851 F) - what is
likely to illustrate the assumption of an "exploitation of
center-cities by suburban communes” - or in the 8 isolated
cities (3.686 F). » »

IT PRESSURE GROUPS AND THE BUREAUCRACY

Budgetary growth is generally attributed to the maximizing
behavior of bureaucrats, and to pressure groups ‘activity to
ocbtain services provided by the government. We try here to
assess a few questions with regard to this interpretation: do
bureaucrats and pressure groups really want more public
expenditure? Which groups are most active and most influent on
the budgetary decision-making? How much does this influence
affect policy outputs?

Pressure groups spending preferences

The first thing that we need to know is whether the
pressure resulting from groups activity is indeed oriented
towards more spending. Mayors were asked by our questionnaire
to evaluate organized groups’ spending preferences for the
city 'budget on a scale ranking from 1 (far less spending) to 3
(much more spending). The mnedian point of the scale 3
indicates a preference for the same level of expenditure.
Results displayed in Table 2 clearly show that organized
groups ‘preferences are spending oriented, as the mean for all
categories of groups is above this median point. The only




316

groups opposed to spendings are taxpayers organizations and
business unions. Note however that shopkeepers, chambers of
commerce and industry and even homeowners do not favor a
reduction in expenditures. Most pro-spending groups are
leisure voluntary groups such as sports c¢lubs or cultural
associations, services users and neighborhood groups.

TABLE 2: PRESSURE GROUPS SPENDING PRErERENCBS
(as reported by mayors)

Mean Std Dev N

3.486 .53 31 PRESSURE GROUPS SPENDING PREFERENCES
4.14 .78 89 SERVICES USERS

4.18 .71 93 NEIGHBORHOOD GROUPS

3.80 1.02 69 ENVIRONMENT PROTECTION GROUPS
3.80 1.10 82 TENANTS ASSOCIATIONS

3.80 . .94 78 WAGE-EARNERS UNIONS

3.03 1.17 82 CHAMBERS OF COMMERCE AND INDUSTRY
3.18 1.17 100 SHOPKEEPERS ASSOCIATIONS

4.41 .85 104 LEISURE VOLUNTARY GROUPS

3.82 .88 101 ELDERLY GROUPS

4.11 .B86 85 YOUTH MOVEMENTS

2.84 1.23 84 HOMEOWNERS GROUPS

2.48 1.08 65 BUSINESS UNIONS

1.78 .88 45 TAXPAYERS ORGANIZATIONS

4.08 .52 58 AD-HOC GROUPS PREFERENCES

3.85 .85 84 LABOUR GROUPS PREFERENCES

2.82 1.00 44 CAPITAL GROUPS PREFERENCES

These results validate the idea of a pressure towards
budgetary growth. They also help define this pressure: groups
whose interests are mainly defined by revenues of capital
(homeowners, shopkeepers, chambers of commerce and industry,
business unions), are not perceived by mayors as opposed to
expenditures, but nearly satisfied with their current level.
This seems to support the result by Clark and Ferguscn for US
cities, showing no systematic anti- spending orientation of
business groups (Clark and Ferguson 1883). In France, this
preference might even be strengthened by the state
contributing to the payment of taxes on firms to 1local
authorities (see Guengant and Uhaldeborde 1888). Groups whose
interests are mainly defined in term of income from labor
(tenants and wage-earners unions) clearly exhibit preferences
for a2 higher level of expenditures. Ad~-hoe groups,
specifically services-demanding (services users, neighborhood
organizations, environment protection groups, leisure
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voluntary associations, elderly groups or youth movements; are
the most spending oriented organizations. In other words. if
we exclude taxpayers organizations and business unions, all
groups are spending oriented. The cleavage lies between groups
satisfied with the current level of spending, and those
wishing an increase in public expenditures.

Is this preferences pattern likely to impose a bias in
public policies? Table 3 displays mayors evaluation of
spending preferences for a different set of actors intervening
in the budgetary process. Citizens are perceived as less
liberal than organized groups concerning the city budget, and
this result therefore supports the idea of the bias induced by
pressure politics. Note that the council seems to reflect the
pressure of organized groups rather than follow citizens
preferences. This is probably due to the policy process, where
groups are more active than individual citizens, and to the
recruitment of councillors, often selected among voluntary
groups leaders (Balme 1888).

TABLE 3: OTHER ACTORS SPENDING PREFERENCES
(as reported by mayors)

Mean Std Dev N

2.82 1.23 87 CITIZENS

3.22 .98 104 MUNICIPAL COUNCIL

3.83 .76 102 HEADS OF MUNICIPAL DEPARTMENTS
(BUREAUCRATS)

3.94 .78 88 MUNICIPAL EMPLOYEES "UNIONS

3.89 .58 85 MUNICIPAL BUREAUCRACY

3.43 1.02 81 CENTRAL STATE AGENCIES

The municipal bureaucracy, summing heads of departments in
the city hall and municipal employees unions, also favors more
spendings. Their preferences are higher than usual pressure
groups, but nevertheless do not reach the peak of 1leisure
groups. Indeed, bureaucrats are spending-oriented, but they
are not the group with the most intense preferences.

Finally, in a centralized governmental structure, is this
bias 1likely to be tempered by public policy orientations
defined by the state? Apparently not, as 1local agencies of
central administration seem to favor spending at a level
similar to the one for average pressure groups. There seem %o
be few counter-forces to a general preference for expenditure
growth among the intervening actors in the budgetary process.

Effect of pressure groups activity

'Hayors were also asked about pressure groups ‘activity,
using the same categories. Answers rank from 1 “no activity”
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to S "an intense activity” with the median point of the scale
3 at "some activity". The level of activity is perceived as
reasonable, as the mean score for all groups lies below the
median point of the scale (See table 4). Generally speaking,
pressure 1is not very high. Exceptions exist however: leisure
groups and to a lesser extent elderly groups, youth movements
and shopkeepers organizations are more active than others. As
expected, individual citizens are not very active to define
policies (see table S), and the score  for taxpayers
organizations 1is remarkably low. The municipal council and
heads of municipal departments are rather active, which is not
surprising, while municipal employees’ unions score lower than
service-demanding groups. Pro-spending groups are more active
than anti-spending ones, but the most active groups are
defined by specific interests in services provision.

TABLE 4: PRESSURE GROUPS ACTIVITY
(reported by mayors)

Mean Std Dev . N

2.75 .48 45 PRESSURE GROUPS ACTIVITY(MEAN SCORE)
2.98 .73 989 SERVICES USERS

3.00 1.04 898 NEIGHBORHOOD GROUPS

2.48 .86 83 ENVIRONMENT PROTECTION GROUPS
2.87 .89 88 TENANTS ASSOCIATIONS

2.32 .89 78 HOMEOWNERS GROUPS

2.78 .86 86 WAGE-EARNERS UNIONS

2.75 .87 71 CHAMBERS OF COMMERCE AND INDUSTRY
2.45 .98 74 BUSINESS UNIONS

3.14 .78 89 SHOPKEEPERS ORGANIZATIONS

3.93 .71 102 LEISURE VOLUNTARY GROUPS

1.82 1.03 80 TAXPAYERS ORGANIZATIONS

3.26 .91 101 ELDERLY GROUPS

3.37 .85 897 YOUTH MOVEMENTS

2.99 .48 54 PRO-SPENDING GROUPS ACTIVITY

2.20 .78 54 ANTI-SPENDING GROUPS ACTIVITY
3.15 .91 73 AD-HOC GROUPS ACTIVITY

2.74 .88 78 LABOUR GROUPS ACTIVITY

2.81 .70 S7 CAPITAL GROUPS ACTIVITY
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TABLE 5: OTHER ACTOKRS ACTIVITY i
(reported by mayors)

Mean Std Dev N

2.31 .91 86 CITIZENS

3.68 .74 87 MUNICIPAL COUNCIL

3.681 .83 98 HEADS OF MUNICIPAL DEPARTMENTS
2.886 .70 100 MUNICIPAL EMPLOYEES UNIONS
3.23 .54 86 MUNICIPAL BUREAUCRACY

2.79 .81 87 CENTRAL STATE AGENCIES

Does this activity affect policy outputs? Consider first
the level of expenditures (see table 6). Indeed the pressure
resulting from general group activity is positively related tc
the level of current spendings and personnel expenditures. The
effect of this pressure is different however according to
group categories. Ad-hoc groups demanding services do not
determine policy outputs. The most important effect is due to
business unions activity. Generally speaking, the effect of
group activity is more important for groups whose interests
are linked to capital (shopkeepers, chambers of commerce and
industry, business unions) than for those whose interests are
linked to labor (tenants organizations and wage-earners
unions). The level of expenditure per capita seems mainly
determined by the pressure to support investment and
production of capital, and secondarily to the pressure for
allocation and redistribution linked to consumption issues.

TABLE 6: EFFECT OF GROUP ACTIVITY ON THE LEVEL OF EXPENDITURES

Current Spending Personnel Spending
(mean per capita 1983-1985)

Pressure Groups .2810 .2712
(Mean all groups) ( 335) ( 35)
P= .051 ~ P= .058
Ad-hoc groups -.0148 -.0282
( 58) ( 58)
P= .457 P= .417

Chambers of Commerce .3616 .3435
) ( 58) ( 58)
P= .003 P= .005
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Business Unions .4338 . . 3968

( 81) ( B1)

P= .000 P= .001
Shopkeepers organizations .3338 .3130

( 81 ( 81)

Pz .001 P= .002
Tenants Organizations .2720 .2881

( 73) ( 73)

P= .010 P= .007
Wage-earners unions .19858 \ | L1773

( 70> “ - ( 705

P= .052 P= .071
Bureaucracy .2771 .2886

( 78) . ( 78)

P= .007 P= .00S5
Municipal Employees .1711 .1628
Unions ( 82) ( 82)

P= .062 P§ 072
Heads of Municipal .2461 . 2272
Services ( 81) - ( 81)

P= .013 P= .021
Central State Agencies .3557 .3530

( 58) ( 38)

P= .004 P= .004

How does this fit with a bureaucratic model of public
spendings? The municipal bureaucracy exerts a significant
effect on the level of expenditures. Note however that this
effect 1is lower than the one exerted by &general pressure
groups, and each of the business categories. This may reflect
the centralized structure of the Government, as pressure of
local governments employees is mainly applied at the central
level, for instance through the negotiation of new status
after the decentralization reforms. Note alsc that the effect
is higher for top-bureaucrats, that is heads of municipal
departments, than for employees unions. This seenms to suggest
that cities expenditures -are more affected by strategies of
bureaus’ executives than by privileges obtained by rank-and-
files employees through unions activity.

Finally we should underline the strong correlation between
the level of expenditures and the activity of state agencies.
Cities with a high level of spendings per capita exhibit
activity of pressure groups, especially business groups, and



involvement of bureaucrats and state ‘agencies in the policy
process.
The effect of group activity on expenditure

follows a different pattern (see table 7). Pressure resulting
not determine
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from overall group activity does

change 1in policy outputs. More precisely, the effect of group
activity is more specifie
expenditures. The only groups affecting
hoc groups, whose activity is

spendings 'growth, and shopkeepers organizations activity,
‘whose activity is negatively related to change 1in personnel
expenditures. None of other categories, neither
municipal bureaucracy, neither agencies,
significant effect. Long term effects of group activity,
primarily due to capital, are significant on level
expenditures. Short-term effects on changes expenditures
are less significant and more ambivalent: demanding
services favor current spendings’ shopkeepers

than

concerning
such changes are ad-

positively related to current

short-term

level

organizations and maybe chambers of commerce and industry seenm
to limit the growth of personnel expenditures. ‘

TABLE 7: EFFECT OF GROUP ACTIVITY ON EXPENDITURES® CHANGE

Current Spending Personnel Spending
(change in expenditures per capita 1983-1985)

Pressure Groups .1740 -.0867
(Mean all groups) ( 35) ( 35)
: P= .158 P= .352

Ad-hoc groups .3044 . 1427
( 58) ( 88)
P= .010 P= .143

Chambers of Commerce -.0818 -.1855
( 58) ( 58)

P= .328 P= .074

Business Unions -.0083 .0266
( 81l) ( 61)
= .481 P= .418

Shopkeepers organizations -.0652 -.2306
( '81) ( 81)
P= .281. P= .0189

Tenants Organizations -.0588 -.0087
' ( 73) ( 73>
P= .311 P= .478
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Wage-earners unions .0788 . . 08358
( 70> ( 70)
P= .254 P= .241
Bureaucracy -.0373 .0578
( 78) ( 78)
P= .373 P= .308
Municipal Employees -.0105 .0320
Unions ( 82) ( 82)
P= .483 P= .388
Heads of Municipal -.0471 .0807
Services ( 81) ( 81)
P= .338 P= .285
Central State Agencies -.1688 .3530
( 58) ( 58)
P= .107 P= .109

I1I PARTIES AND MUNICIPAL EXPENDITURES
Previous research findings

Results of researches conducted in several Western
countries on the impact of partisan polities on local
budgetary policies appear rather confusing as they are very
divergent and often contradictory.

For some of the first American studies, partisanship did
not have any significant effect on budgets (Dawson and
Robinson 1965, Dye 1966 and 1967), but later they were
contradicted (Lineberry and Fowler 1967, Sharkansky and
Hofferbert 1371).

In Great-Britain, the partisan variable is considered as
non significant in some works (e.g. Oliver et Stanyer 1969).
However, according to most recent studies, the relation
between the political colour and specific categories of
expenditures is positive (Sharpe and Newton 1984). A similar
demarcation 1line is found in Italy. For some economists or
political scientists, the partisan variable has no real
explanatory power (Giarda 1967, Galli and Prandi 1870). Still,
based on the 1971 expenditures of the 325 municipalities with
over 20.000 inhabitants, the contribution of Aiken and
Martinotti (1985) leads to an opposite direction. In West
Germany there are not so many comparative analyses of effects
of the partisan variable on city finances, except the recent
work of Griner et al. (1988) and studies conducted in the
1870s by Robert C. Fried (1874 and 18768), and their results
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remain somewhat limited and vague. Using budget data for
1972/73 of all 277 Danish municipalities, Skovsgaard (1981)
has shown that social-democratic cities spend more for sccial
purposes than others. This result was validated by Mouritzen
(1888), studying total municipal expenditures from 13982 to
1886. Studies conducted as well in Norway (analysis of budgets
of 460 municipalities by Kjellberg and Hansen 19768, of 48
cities by Ruhnle 1981) as in Sweden (Birgersson 1975, based on
a sample of 36 municipalities) show a similar differentiation
of fiscal behaviors of conservative versus social-democratic
cities.

In France, there is only a limited number of studies
devoted to the effect of the partisan orientation on municipal
fiscal policies. Jacques Ducros (1988) was a pionier
comparing two municipalities in the southern region of Paris,
one under communist control (Villejuif), the other with a
rightist mayor (Montrouge), he observed that the first one was
characterized by a strong extension of social services and a
high debt level, while the second privileged urban planning
operations and rigorously practised a balanced budget. Left-
right differences for general, as well as for specific
categories of expenditures, were validated by other analyses
also based on limited samples (Bouvier 1878, Mileh 1974), and
by the important work of Kobielski (1874), covering budgets of
240 communes with over 15.000 inhabitants for the year 1968.
Kobielski mainly studied effects on current expenditures of
city size, political colour, and “"administrative structure of
agglomeration” (using a four-fold distinection: ecities of the

Paris region, cities-centers of agglomeration, suburban
cities, and isolated cities). He underlined the specific
profile of the communists municipalities, adopting

redistributive policies (in particular in educational and
social actions) and favoring services financing by taxpayers
rather than by users.

On the whole, it seems that most studies conducted in
France, or in other Western countries, have tested the impact
of politics on municipal budgets in a too limited way :

= A large part of these works was conducted by economists,
who generally are likely to suppose that political variables
are more or less negligible compared with socio-economic
factors

- Very often analyses are based on limited periods and
sanples. Only levels at a determined point of time are
selected without regard to changes, which largely reflect the
real dynamics of policies. Moreover, especially in French
studies (Kobielski's work appears as an exception), only a
limited number of cases are used to ground the comparison.

In order to analyse our sample of cities with over 20.000
inhabitants, we have tried to consider the content and limits
of these previous works.
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Expenditure levels

A weak and positive correlation is found between the
right-wing cities and the 1983-85 current spending mean
(r=.18, P=.022). As it is indicated by table 8, on average,
rightist cities spend more (3.482 F and 1.520 F) than leftist
ones (3.180 F and 1.442 F): '

TABLE 8: EXPENDITURES LEVELS AND PARTISANSHIP

1983~85 current 1983-85 personnel

spending spending
(mean per capita (mean per capita
in FF) in FF)
All cities 3.381 F , 1.486 F
(N=132) '
Rightist cities 3.482 F 1.520 F
(N=75)
RPR cities 3.845 F 1.588 F
(N=37)
UDF cities 3.380 F 1.470 F
(N=27)
Divers Droite cities 3.229 F 1.407 F
(N=11)
Leftist cities 3.180 F 1.442 F
(N=57)
PCF cities 3.303 F 1.507 F
(N=18)
PS ecities 3.137 F 1.412 F
(N=39)

But these two groups of cities display differentiated
spending behaviors. RPR cities spend more than the other
cities controlled by the right (3.845 F et 1.589 F). On the
other side, communist municipalities appear more spending
oriented than socialist ones, while their personnel
expenditures (1.507 F) are , after RPR cities, the highest of
the sample. In order to estimate more accurately the impact of
the partisan variable on personnel expenditures, we
constructed a commonly used ratio of percentage of those
expenditures in total current spending:

TABLE 89: IMPORTANCE OF PERSONNEL EXPENDITURES BY POLITICAL
PARTIES

X of personnel expenditures in



325

total current spending

All cities 44,28
Rightist cities 43,70
RPR cities 43,99
UDF cities 43,28
Divers Droite cities 43,82
Leftist cities 45,04
PCF cities 45,21
PS cities 44,86

This ratio is higher for leftist cities, and particularly
for those controlled by the PCF (45,04%X); among the 18
communist cities in our sample (15 won in 1971 or before, 3 in
1877), several display a ratio equal or superior to 50%, like
Bagneux (53,76%) and Malakoff (51,49%) in the Paris region, or
Bégles (54,58%), a suburban municipality of the Bordeaux
agglomeration.

This first approach focused on levels is nothing but a
“photography” at a specific point of time of a situation
resulting from policies conducted for years. It 1is now
necessary to improve the capacity of interpretation through an
analysis of changes which occured during the first part of the
1883-1889 municipal term.

Expenditures changes

A new type of rightist local leaders appeared at the 1883
municipal elections, proposing a radical change of local
publie management through the application of a neo-
conservative program. One of the most visible of those leaders
was the head of Cacharel, Jean Bousquet, who became the mayor
of Nimes and resclutely tried to break with a 18-year-old
“"clientelist” municipal communism and to manage his city like
a firm (Hoffmann-Martinot 1888). Similarly, Alain Carignon
beat Hubert Dubedout in Grenoble with a fiscally conservative
program. All the newly elected rightist local officials were
rapidly called by medias "new mayors”, as the 1883 municipal
elections marked a strong and spectacular victory of rightist
candidates who promised to transform radically the traditional
style and practices of 1loecal management. But in fact a
substantial part of those "new mayors” were unable to produce
something new beyond their ideclogical and electoral
discourse, as it was the case in Draguignan whose mayor, Jean-
Paul Claustres, could not resist “"the sirens of clientelism”.

Results from the French Fiscal Austerity and Urban
Innovation clearly show a differentiation of nunicigal
practices along their partisan affiliation for spending

e
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preferences of mayors, preferred and applied strategies. More
rightist mayors favor cutback measures for total spending as
for specific categories of expenditures. Along the same line
most of them wish a stabilization or a reduction of personnel
staff, a greater use of fees, a limitation of the progression
of taxes, a reduction of some services, and cooperation with
the private sector. This right/left shift is also reflected
through the strategies which have been applied since 1883. On
the whole socialist and even more communist municipalities
remain hostile to experiments of privatization or contracting
out, of greater use of fees, and of reduction of personnel
numbers or compensation (Hoffmann-Martinot and Nevers 1886).
Ideclogical orientations seem therefore to have a strong
influence on municipal fiscal policies which have been
implemented since 1983; they also induce specific patterns
within the left (stronger attachment to the traditional public
and direct management from communist local officials ) and, to
a lesser extent, within the right (between RPR and UDF).

Table 10 indicates current and personnel expenditures
change between 1983 and 1985 along the partisan lihne.

TABLE 10: EXPENDITURES CHANGES AND PARTISANSHIP

1983-85 current 1883-85 personnel
spending change spending change

(in %) (in %)
All cities 7.24 4.24
Rightist cities 7.19 3.14
RPR cities 7.15 3.00
UDF cities 7.70 4.18
Divers Droite cities 8.10 1.13
Leftist cities 7.31 5.88
PCF cities 5.863 3.93
PS cities 8.09 6.50

Change rates of leftist cities are higher but in fact they
hide a c¢rucial behavior difference between communist and
socialist municipalities. Actually, expenditure policies of
communist cities appear to be much more conservative, as their
current and personnel spending change rates only reach 5.63%
(instead of 8.08 for socialist cities) and 3.893% (against
6.30). Therefore a major shift is not found between rightist
and leftist policies, but rather within the left.

Estimating the impact of partisanship (PCF, PS, RPR, UDF,
or Divers Droite) on personnel expenditures change, the
highest and most significant correlation coefficient is found
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with socialist cities (r=.22. P=.005)..A same result is given
with this spending measure for the previous electoral ternm
(1877-1882) (r=.22, P=.002).

On the right side, a large number of municipalities began
to implement a retrenchment program as a means of adaptation
to austerity. In constant FF, 22 reduced personnel
expenditures (instead of 6 leftist cities, 3 communist and 3
socialist), and 7 even managed to diminish total current
spending. In cities whose mayors were the most ideologically
oriented - "new mayors” (N=28) aggressively defending fiscally
conservative programs - those cutback policies were more
vigorously conducted, as their current and personnel spending
change rates were 6.94 and 2.08% (as against 7.189 and 3.14%
for all rightist cities). .

IV PARTISAN PATTERNS OF GROUP RESPONSIVENESS

Is pressure politics homogeneous, or does it depend on
elite ideologies and partisan affiliation? Mayors were asked
to evaluate how much policy was responsive to preferences of
each of these categories of groups. Answers provide a measure
of groups 'influence as perceived by mayors. Patterns of
influence vary along mayors’ partisan membership (see table
11).

TABLE 11 : PRESSURE GROUPS INFLUENCE BY PARTIES

GROUPS BUREAUCRACY  AD-HOC

GROUPS
For Entire Population 2.7773 3.3508 3.2448
GAUB3 1.00 2.7881 3.4429 3.3827
DR0O83 1.00 2.7622 3.2885 3.1441
PC83 1.00 3.0000 3.3571 3.3750
PS83 1.00 2.78486 3.4643 3.3841
RPR83 1.00 2.78 3.1304 2.5288
UDF83 1.00 2.07 3.3829 3.3333
DpvVD83 1.00 2.8000 3.4333 3.2308
MUNICIPAL EMPLOYEES SERVICES USERS NEIGHBOR-

ROOD

GROUPS
For Entire Population 3.3404 3.2151 3.1383
GAU83 1.00 3.4474 3.3514 3.4187
DRO83 1.00 3.2679 3.1250 2.9855
PC83 1.00 3.4288 3.1428 3.1428
PS83 1.00 3.45186 3.4000 3.4828
RPR83 1.00 3.2400 2.9167 3.0000

i,



UDF83 1.00
DvVD8&s3 1.00
TE
For Entire Population 2
GAUS3 1.00 2
DRO83 1.00 2
PC83 1.00 3
PS83 1.00 2
RPR83 1.00 2
UDF83 1.00 2
DvVD83 1.00 2
CHAMBERS OF COM
For Entire Population 2
GAUB3 1.00 2
DRO83 1.00 2
PC83 1.00 2
PS83 1.00 2
RPR83 1.00 2
UDF83 1.00 2
DvVD83 1.00 2
LEISURE
For Entire Population 3
GAUS83 1.00 3
DRO83 1.00 3
PC83 1.00 3
PsS83 1.00 3
RPR83 1.00 3
UDF83 1.00 3
DVD83 1.00 4
MUNICIPAL
For Entire Population 3
GAUS83 1.00 3
DRO83 1.00 3
pPC83 1.00 3
pPs83 1.00 3
RPR83 1.00 3
UDF83 1.00 3
DVD83 1.00 4
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The overall level of group responsiveness is not different
according to left-right criteria. What varies is the
distribution of influence among the different groups. Leftist
mayors are more responsive to the bureaucracy, to neighborhood
groups, ad-hoc groups, to wage~-earners unions and tenants
associations, while rightist mayors feel more influenced by
chambers of commerce and shopkeepers. Note however that there
is wvirtually no general left-right difference for taxpayers,

homeowners, leisure groups, elderly groups and youth-

movements.

A more detailed examination of the structure of this
influence along partisan cleavages reveals more subtle
differences. Differences among the left: communist mayors do
not feel more responsive than their socialist colleagues to
wage-earners or municipal employees. As opposed to the common
idea, communist policy-making does not appear driven by
unions influence. The difference is that communist leaders
feel less responsive to capital (chambers of commerce,
business unions, shopkeepers organizations, hemeowners’
groups) than socialist wmayors, and more responsive to tenants
organizations, ' individual citizens and taxpayers. The
communist pattern of influence can therefore be characterized
as an anti-capitalist populism, in contrast with the social-
democratic model, mainly responsive to services users,
neighborhood groups, youth movements, and more cooperative
with capital.

Differences among the right are also important. The first
cleavage is between the two large parties (RPR gaullist and
UDF center-right) and the “"miscellaneous right", adding
independents and members of small parties. This category is
more important in rural areas and small towns. Such mayors
clearly display a distinctive pattern of influence. They are
significantly more responsive - than others to homeowners and
shopkeepers, but also to leisure groups. The municipal council
and state agencies are more influent than in other cities,
suggesting that mayor’'s leadership is comparatively weak. They
feel the most responsive to taxpayers and to citizens, and in
this sense can be termed populist. Compared to other rightist
mayors, they are much less responsive to chambers of commerce
and to business unions, even less than socialist mayors. They
define a pattern of small property influence, populist and
anti-monopolist.

The difference between UDF and RPR is much weaker. Both
parties are more responsive to business and 1less to tenants
and wage earners than the leftist ones. RPR mayors ssem more
niddle-class oriented than UDF ones, as they are more
influenced by wage-earners and shopkeepers, and less by
business unions and chambers of commerce.
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The structure of pressure groups ‘influence along partisan
lines defines four main patterns: business influence through
large rightist-parties can broadly be contrasted with a more
tempered influence of capital in socialist cities, close to a
social-democratic model. Communist cities exhibit an anti-
capitalist populism, while miscellaneous rightist leaders are
mainly influenced by small property interests.

To summarize, analyses presented here allow us to assert:
politics does matter in French municipal government. In that
political system traditionnally depicted as centralized par
nature, patterns of policies are locally much more
differentiated than commonly assumed. On a normative basis and
for a long time, the state apparatus has been presented (by
the dominant approaches of law or science administrative) as
able by itself to reduce or on the contrary to enhance
municipal autonomy. Such a conception contributed to overlook
deeper dynamics of local development (action of local
organized groups, political organizations and leaders, public
employees,...) that the decentralization process tries to
reinforce.

NOTES

1 Before the law of January 10, 1980 cities were only allowed
to vote for the total amount of their fiscal revenues. Within
certain constraints, they are now allowed to modulate rates
between four categories of taxes: taxes on land, taxes on
built properties, taxes on firms, taxes on residents

2 1In 1878 for current spending with the creation of the
Dotation Globale de Fonctionnement, and in 1983 for investment
spendings with the Dotation Globale d ‘Bgquipement

3 the potentiel Ffiscal is the main measure of the fiscal
wealth of French municipalities; for each of them, it equals
the sum of the 4 direct taxes if applied tax rates would be
equal to the average national ones

*+ intermunicipal public bodies created by the law of December
31, 1968, communautés urbaines are 9 (Bordeaux, Lille, Lyon,
Strasbourg, Dunkerque, Le Creusot-Montceau-les-Mines,



Cherbourg, Le Mans and Brest) and group
they are responsible for normally

obligatory (ur
transportation,
facultative basis
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250 municipalities:
municipal funections, on an
ban planning, fire fighting, public
water supply, garbage collection,...) or a

‘«/z\
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APPENDIX

The French Fiscal Austerity and Urban Innovation Project
was launched in 1883 as part of the international research
program coordinated in Chicago by Terry Nichols Clark. Rapidly
it was supported by various ministries and institutions like
the Centre National de la Recherche Scientifigue, the
Department of Housing, the Adssociation des Maires de Grandes
Villes de France, and the Centre de Formation des Personnels
Commpunaux.

In 1885 two groups of local officials were surveyed in all
cities with over 20.000 inhabitants (N=381): mayors and chief
administrators. The general pattern of the two distinet
questionnaires was very similar to the international one. Some
specific themes or topics were added, especially relating to
the decentralization reform or the center-periphery relations
and a list of 38 strategies was proposed, including some
omitted in other countries like “municipalization” or
“publicization” of services formerly delivered by private
actors.

Objective data 1like personnel and budgetary information
(various data on municipal revenue and expenditures) were
transmitted in a standardized presentation by central
institutions - like the Ministére des Finances , the Caisse
des Dépéts et Consignations and the Institut National de la
Statistitigque et des Etudes Economigques - and added to the
original survey data base.

Since 1885 many reports were published in professional
reviews and books by the main researchers involved in this
project: Richard Balme (Fondation Nationale des Sciences
Politiques/  Bordeaux), Jeanne Becquart-Leclercq (Université de
Lille 1II), Vincent Hoffmann-Martinot (Centre National de 1la
Recherche Scientifique/ Bordeaux), and Jean-Yves Nevers
(Centre National de la Recherche Scientifique/ Toulouse).






