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Preface

This study is a result of a long journey. After European integration had been virtually a non-
issue in Norway since the traumatic and divisive struggle over EC membership in 1972, it
slowly re-emerged on the agenda of trade unions in Norway from the mid-1980s. At that time,
I was working as research coordinator at FAFO, a tiny research institute attached to the
Norwegian Confederation of Trade Unions (LO). At a meeting of the FAFO Programme
Committee 7 November 1988, I voiced the idea that FAFQ, in cooperation with LO, should ini-
tiate a project on the implications which economic internationalisation and the emerging sin-
gle market in Europe could have for trade unions. Despite some hesitation, owing to the
politically contested nature of the issue, the idea was embraced by the union representatives,
who stressed that unions definitely needed to know more about this topic. The chairman of
the committee, Jan Balstad (LO), thus asked FAFO to prepare a project outline.

In that document,' which soon after was approved by the FAFO Board, it was stated that
“not only the possibilities of individual countries for pursuing an independent economic pol-
icy, but also national trade union movements’ room for collective action would be affected by
changes in the international political economy. How can unions exert influence and show
solidarity in companies that are acting globally? (...) Irrespective of EC development, such
questions will in the coming years confront trade unions with new challenges and new con-
flicting lines. Not least they will raise new and difficult demands for coordination of trade
union policies across national borders”.

This became the start of a process of research and participation in trade union debates over
Europeanisation that was to last for almost a decade, bringing me into contact with trade
unionists and research fellows throughout Western Europe and even in the USA. Together
with my close colleagues, Dag Olberg and Dag Stokland, the work commenced in the autumn
of 1989 and the first booklet, entitled “Trade unions and Europe. Internationalisation and
European integration — challenges for the union movement”, was published in the spring of
1990. During the following years I became involved in various FAFO projects on the issue of
European integration (see chapter 3). In 1991 and 1994 we were asked to produce back-
ground reports for the LO debates on Norway’s relation to EEA and EU; these were presented
at a wide range of union meetings. Thereby I got the opportunity to follow very closely pro-
cesses of historic importance for the main unions in Norway — indeed a privileged experience
for a social scientist.

Working with LO, T also came in contact with the European Trade Union Confederation
(ETUC) and the work of the European Trade Union Institute (ETUI), where director Giinther

! Document to the FAFO Board from the Programme Committee, 23.11.1988, Internasjonalisering — forslag til
rammer for utvikling og organisering av et forskningsprogram ved FAFO (“Internationalisation — proposal of
frameworks for development and organisation of a research programme at FAFO"), drafted by the author.

xiii
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Kopke generously allowed me to stay as a visiting researcher in 1992-93. Beside a doctoral
grant from the Research Council of Norway, this was facilitated by the kind support of the LO
international secretary, Kaare Sandegren, who in the early 1970s had been a central actor in
the foundation of ETUC. Thus, a room in the ETUI printshop — where the friendliness of
Herve and Eric helped me through periods of gloom and doubt — became the base for my
gradual exploration of European trade union networks in Brussels and several European
countries. The stay at ETUI gave me unique opportunities to follow ETUC proceedings from
the inside during the period when the Maastricht Social Protocol was to be put into practice
and common union strategies for European negotiations were to be developed, also a privi-
leged experience for a social scientist.

After I returned to FAFO in 1993, administrative duties and other projects meant that my
fieldwork notes gathered dust, and my thesis became delayed. Then, in late 1994, the estab-
lishment of ARENA ~ Advanced Research on the Europeanisation of the Nation-State — gave
me a new and welcome opportunity to finish the project. ARENA offered a grant and a
research environment for studies of European integration even after the autumn 1994 refe-
rendum showed that Norway was not about to join the EU. Thanks to an invitation from the
US Information Agency to study American industrial relations, in spring 1995, I had the good
fortune to come in contact with Andrew Martin at the Harvard Center for European Studies
who was also engaged in the study of trade union Europeanisation. This brought me into a
process of trans-Atlantic research exchange, through which Andy became my main inspiration
and mentor. During 1995-96 the work was further delayed, owing to my involvement in a
comparative study of the Norwegian labour market model carried out by an international
research group, organised by FAFO and financed by the Research Council of Norway. As pro-
ject leader, together with my close colleague Arild H. Steen, I found myself spending consid-
erable time and energy on editing the book “Making Solidarity Work? The Norwegian Labour
Market Model in Transition”, published in early 1997 at Scandinavian University Press, Oslo.
This pleasant experience of cross-national research cooperation allowed in-depth discussion
with leading international scholars about the implications of internationalisation for national
industrial relations in Europe, and was a valuable learning experience.

Thus, it turned out, the repeated delays and detours of the journey were in the end an
advantage. First, because they allowed me to cover the evolution of ETUC and social dialogue
through the entire period of Community integration, from the Intergovernmental Conference
at Maastricht in 1991 to the 1997 Amsterdam Conference; second, because they generated
“spill-overs” and complementary knowledge that was to prove invatuable when 1 finally set
about winding up the loose threads. Eventually, as the meandering paths and conflicting
engagements seemed to end up at a common destination, I realised that they had all been
parts of a privileged journey of learning-by-doing that, with hindsight, has been worth all the
effort and strain along the way. It has not only brought me to new countries and new social
surroundings, it has given me the chance to get to know so many warm and generous people
who have readily shared their insights, included me in their social life and patiently helped

Xiv
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me along in my work. Without their support, this journey would never have reached its desti-
nation.

In this perspective, I find it appropriate to emphasise that this study could hardly have been
accomplished without FAFO’s and my own close relations to the Norwegian trade unions.
These relations were decisive for initiation of the projects from which the study evolved, well
before the academic community in Norway discovered that ‘Europe’ was a matter of interest
to social science. Beside providing access to empirical evidence and the social processes
under study, the ongoing exchange of views, interpretations and comments with trade union
actors and with employer representatives has represented an indispensable source of learn-
ing and insight. This thesis is thus a genuine product of long-lasting, close interaction with
social actors and research users in a politically contested field of study. This has taught me
that the distinction between applied and basic social research is less clear-cut and self-evident
than is often assumed in current debates on the advancement of social science in Norway.

Unfortunately it is not possible here to mention all the people to whom 1 owe a debt of
gratitude. This concerns all my colleagues in the research community engaged in the study of
European industrial relations who kindly have shared their thoughts with me (see overview
in chapter 3) and in particular the numerous people in European trade unions who trustingly
have included me in their meetings and discussions, taken their spare time to answer all my
requests and showed a genuine human interest in my work. They all deserve my warmest
thanks.

Several persons and institutions deserve a specific mention, however. My fieldwork in
Brussels would never have been such a pleasant experience had it not been for the friendli-
ness of my colleagues at ETUI and the sharing of everyday life experiences, Belgian beer, soc-
cer news and interpretations of contemporary political events with Heikki Aintila, Peter
Coldrick, Bo R. Christensen and David Foden. At LO Norway, I am especially grateful for the
support and encouragement of Jan Balstad, Jon-Ivar Nalsund and Kaare Sandegren. At the LO
office in Brussels, Erna Ansnes, Peter Myklebust and Lene Olsen were atways helpful, and the
hospitality of Knut Arne Sanden and Inger M. Hem proved an invaluable source of pleasure
and inspiration throughout the process. In other national union confederations I would espe-
cially like to thank Bo Rgnngren (LO, Sweden), together with Peter Bolt (SAK, Finland); Sune
Bogh (LO, Denmark); Giacomina Cassina (CISL, Italy); Rudi Delarue (CSC, Belgium); Jos
Janssen (FGTB, Belgium); Joachim Kreimer-de Fries (DGB, Germany); Lennart Larsson (TCO,
Sweden); David Lea (TUC, Great Britain); Peter Seideneck (DGB, Germany); and Willy
Wagenmann (FNV, Netherlands). In the ETUC, Peter Coldrick, Emilio Gabaglio, Morten Rud
Pedersen and Peter Seideneck have been particulacly helpful, as have Franco Bisegna
(EFCGU/EMCEF); Manfred Bobke and Hans Fluger (EMF); Jan-Wilhelm Goudrian (EPSC);
and Bernadette Tesch-Segol (EURO-FIET) in the European industry federations. On the
employers’ side, 1 have especially benefited from frank and interesting conversations with
Wilfried Beirnaert (FEB, Belgium); Nils Trampe (DA, Denmark, later UNICE); and Vidar
Lindefjeld and Knut H. Sgrlie (NHO, Norway). Dirk Buda and Jackie Morin in DG V of the
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European Commission always managed to find time to share information and a friendly chat.
George Drennan and Susan Hgivik have done an excellent job in improving my English. Kirsti
Nodeland has done a fine job in transforming the text into a readable book.

Within the research community, I am grateful to FAFO, the Research Council of Norway and
ARENA for their financing of the study and their patient and flexible approach to its finalisa-
tion. At FAFO, I am especially indebted to Dag Olberg and Dag Stokland, together with whom
my first practical and analytical steps into the issue of trade union Europeanisation were
taken; and to Gudmund Hernes, whose attention and comments have always been a source
of inspiration. This study would hardly been finished without the generosity and support of
ARENA, where I have benefited from a stimulating research milieu and excellent working con-
ditions. I am also thankful for the insightful comments of Ragnvald Kalleberg, Lars Mjgset and
Johan P. Olsen. Above all, I am indebted to Andrew Martin. Through our joint operations in
the field and continuous exchange of material and comments in recent years, he has been an
indispensable source of encouragement and learning.

On the personal level, the life-long involvement of my grandfather and father in the labour
movement has represented an important motivation for my interest in labour issues. Last but
not least, my gratitude goes to my dear family — my wife Grete Brochmann and my two
daughters Nina and Helle — whose patience, trust, support and enthusiasm have been
immense. Thank you so much!

Oslo, October 1997
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INTRODUCTION AND ANALYTICAL
PERSPECTIVES

Focusing on the institutional reforms of Community social policy decided at Maastricht, by
many conceived as a watershed of European industrial relations, I analyse in this study the
efforts of trade unions to develop common European structures and policies over the past
decade. In chapter 1 I outline the challenges the renewed pace of European integration
posed to trade unions from the mid-1980s and define the central research questions and
structure of the study. Relevant theoresical perspectives, concepts and assumptions are intro-
duced and the analytical framework of the study is presented in chapter 2. The empirical
sources and methodological approach are described in chapter 3.



INTRODUCTION

1.1 Maastricht - a watershed of trade union Europeanisation?

On 31 October 1991, a surprising agreement between the peak European labour and
employers' associations — the European Confederation of Trade Unions (ETUC), the
European Centre of Public Enterprises (CEEP) and the Union of Industrial and Employers'
Confederations of Europe (UNICE) — was signed, declaring their readiness to negotiate
European collective agreements as an alternative to Community social policy legislation.
Immediately forwarded to the Intergovernmental Conference on Treaty Reform at Maastricht,
this agreement was almost literally incorporated in the Social Agreement appended to the
Maastricht Social Protocol of the Treaty on European Union.

While the Maastricht Social Agreement (MSA)' allowed Great Britain to “opt-out” of
Community social policy regulations, it provided for extended Community competences,
qualified majority voting on a number of issues, and implied that collective bargaining had
acquired treaty status as a possible means of Community labour market regulation. As noted
by Mark Hall (1994: 306), “these are significant developments which should, on paper at
least, facilitate the implementation of a more extensive, coherent, and effective EC industrial
relations policy. Indeed, Maastricht has the potential to be a watershed in the evolution of the
EC's social policy role”.

Considering the firm employer opposition against Europeanisation of industrial relations
and the long-lasting British blockade of EC social policy, the Maastricht reforms were cele-
brated by the ETUC as a remarkable historical breakthrough. Not only had important obsta-
cles to European labour market regulation been removed, the ETUC had apparently gained
decisive influence on the constitutional process of EC treaty reform, widely assumed to be
governed by strict intergovernmental bargaining, beyond the reach of social interest groups
(Moravcsik 1991).

Late-night bargains struck at European Summits imply no guarantee that agreed reforms
are transformed into living institutions, however. Uncertainty soon arose with respect to the
impact of the Maastricht reforms. The British “opt-out”, the reinforced emphasis on “subsidi-
arity”, and the ambiguous interests of the employers, fuelled trade union doubts about the
political will to exploit the new opportunities. Besides the legal puzzles of the text and the
dual treaty base, the corporatist concept of negotiations “in the shadow of law” gave rise to
political opposition. The enthusiasm of the ETUC Secretariat met with scepticism among
member organisations and prominent scholars suggested that the Maastricht reforms implied
a historic defeat of the Community social dimension (Streeck 1993: 6). Thus, a veritable inter-
pretation battle evolved (Weiss 1992a).

Moreover, social policy was certainly not at the centre of the Maastricht agenda. The deci-
sion to create an Economic and Monetary Union implied profound changes in the conditions
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of economic policy and collective bargaining in Europe. The Maastricht reforms therewith
confronted European trade unions with a whole range of strategic dilemmas and complicated
choices on how to respond. How could credible strategies for influencing employment policy
and conduct collective bargaining be developed in the new economic-political context? What
would be the most feasible way to achieve labour market regulations at the European level —
legislation or negotiations? How could employers be induced to enter negotiations in good
faith when the explicit aim of the employers was to dilute legal regulation? How could a fea-
sible balance of power be established without rights of European industrial action? What
would be the most appropriate level for conducting European negotiations? How could a
proper mandating, accountability and organisation of European negotiations be assured, and
what would be the consequences for national collective bargaining?

In consequence, for the ETUC the Maastricht reforms raised fundamental and contested
questions about the future goals, means and forms of trade union integration at the European
level. These issues accordingly define the theme of this study, in which I have chosen to use
the processes that led to and followed from the Maastricht social policy compromise as a case
for illuminating the broader dynamics and constraints of trade union Europeanisation. By
analysing what happened, and why it happened the way it did, the aim is to provide a descrip-
tive and explanatory account of ETUC development over the last decade. In order to under-
stand the historical, economic, and political determinants that have shaped ETUC integration,
a review of the broader trajectory of European integration and the evolution of ETUC is also
provided. The empirical analysis is based on personal observation of ETUC proceedings dur-
ing 1992-93 and interviews with key representatives of European trade unions and other
institutional actors involved in Community social policy, pursued over the years from 1990
until today. In the subsequent part of this introduction, the quandary of cross-border labour
solidarity and the challenge of European integration that faced trade unions from the mid-
1980s are outlined, before the central analytical questions are specified and the structure of
the thesis is presented.

1.2 European integration and the quandary of cross-border
labour solidarity

“I fear a downward spiral, driven by ruthless competition and economic nationalism, if we do
not develop a European tariff-policy based on European framework agreements”. In this way
the president of the German IG Metal, Klaus Zwickel, formulated the challenge which faced
European trade unions at the threshold of the single market.? How could the threats of bor-
derless competition be offset by the creation of transnational labour solidarity?

Since Karl Marx and Friedrich Engels some 150 years ago had urged workers of all coun-
tries to unite in the Communist Manifesto, the issue of international solidarity has been a
source of inspiration and controversy in the labour movement. In practice, the build-up of
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trade union movements has been closely related to processes of nation-state-building, lead-
ing to a diversity of national trade union institutions, cultures and identities.3 The internation-
alist ethos has thus repeatedly been contrasted by division and rivalry along ideological and
national lines.

Since the mid-1980s, economic globalisation and regional political integration have again
placed the issue of cross-border labour co-operation at the centre of trade union debates.
Faced with increasingly mobile capital and declining power of the nation-states, historical
achievements of organised labour in the advanced industrialised countries seemed threat-
ened by erosion,

Unlike other parts of the capitalist world, economic integration in Western Europe has
been coupled with a long-term process of political integration under the auspices of the
European Community. Not without scepticism, 2 majority of trade unions in Western Europe
have supported the idea of European integration, based among other things on the expecta-
tion that economic integration would generate employment growth and the establishment of
central political authority with the capacity to enact labour market regulation on a transna-
tional basis. From the outset, however, the Community was attributed very feeble social pol-
icy competences, and during the first decades of EC integration extensive national regimes of
economic governance, welfare policies and labour market regulation were established. Trade
unions became increasingly entrenched in institutional structures of the nation-states and
labour solidarity remained bordered, that is, it was restricted to the national workforce.

With the “relaunch” of Western European integration in the mid-1980s the picture changed
profoundly. A radical project of supranational market-making, aimed at abolishing national
barriers to flows of capital, goods, services and labour, became the centre-piece of European
integration. This transfer of authority to regulate economic activity from the national to the
European level was not matched by a corresponding transfer of authority to conduct social
and labour market regulation with a European scope. As persisting national labour rights and
collective bargaining would cover only pieces of the emerging unified market and business
could more easily escape from less onerous national jurisdictions, the renewed trajectory of
European integration was perceived as a profound challenge to trade unions.

To counteract employer divide — and rule tactics and to gain influence on economic and
political decision-making in Community institutions, trade unions seemingly had no choice
but to Europeanise their policies and strengthen their capacity for transnational action. The
organisational obstacles to such an undertaking were considerable, however. In 1973, the
European Trade Union Confederation (ETUC) had been established with a membership of
seventeen national union confederations mainly from EC and EFTA countries. Attached to
ETUC were also 10 European industry committees, representing national industry unions.
ETUC rapidly grew in size and coverage, representing in 1983 39 national confederations
with more than 40 million employees from 21 countries, but it suffered from a lack of hori-
zontal and vertical integration (Visser and Ebbinghaus 1992: 217f). As a loose umbrella asso-
ciation run by a tiny Secretariat in Brussels, ETUC did not have the capacity to influence
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affiliates' policies or mobilise industrial force, and mainly served as a lobby organisation vis-a-
vis Community institutions. Great variation of member organisations' institutions, strength
and ideology complicated development of common policies and organisation. Thus, in order
to become an instrument of “borderless solidarity of labour in Europe”, ETUC would need to
“overcome the conundrum of cross-national diversity and to solve the quandary of suprana-
tional associability”, according to Ebbinghaus and Visser (1994: 4).

As outlined above, the purpose of this thesis is to analyse how West European trade unions,
under the auspices of ETUC, have responded to this challenge by efforts at strengthening
institutions and policies of transnational union co-operation and labour market regulation at
the European level.

1.3 The strategic dilemmas of European trade unions

Although trade unionism in Western Europe has exhibited great diversity, a common feature
has been the dual locus of trade union policies: the market and the state. After harsh class-
struggle during the inter-war period, the state evolved into a crucial “third party” of extensive
class compromises throughout Western Europe in the post-war era. The trade unions' role as
collective defender of workers' interests in the labour market became increasingly inter-
twined with their role as a collective political voice of labour vis-a-vis the nation-state.

Faced with the project of European market-making and the restrictions on state interven-
tion ingrained in the 1992 programme, both the industrial strength and the political capital of
trade unions vested in the national state seemed threatened by erosion (Streeck 1991).
Organised labour, especially in the high-cost European countries, feared that the capital exit
option and intensified cross-border competition would encourage “social dumping” and “-
regime competition” (ibid.). Likewise, a reinforcement of the “dual shift” of industrial rela-
tions, associated with contemporary trends of decentralisation and transnationalisation of
corporate governance, was expected (Martin and Ross 1995). Such dynamics were assumed
to trigger downward competitive pressures on labour and social standards, likely to undermine
national institutions of industrial relations and tilt the balance of power in favour of capital.

Trade unions thus became confronted with a multi-tiered, asymmetric European regime of
governance, in which market integration was subject to supranational decision-making, while
social and labour market policies largely remained the prerogative of the nation-states.
Whereas capital and economic-political governance were Europeanised, the rights and means
of trade union policies stopped at the national borders. While this “peculiar configuration of
national sovereignty and market autonomy (...), separating market-making from state-build-
ing” (Streeck 1993: 4,5) urged a unified union response, it confronted European trade unions
with profound strategic dilemmas. How were they to adjust to changes which implied that the
locus of political and economic power shifted both upwards to the European level and down-
wards — and outwards to internationalised markets?
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The task of developing “borderless” labour solidarity in the new European context has
been compared with an alpine expedition into unknown terrain (Ebbinghaus and Visser
1994: 1). The challenges were formidable, the barriers seemingly insurmountable, the path-
ways hard to discover and the participants poorly prepared. Adding to this that solidaric
labour agency evolves through conflictual interaction with capital and state interlocutors, the
metaphor of soccer, more familiar to unions, illustrates the collective action problem
ingrained in the new European challenge of trade unions (Dglvik 1997a):

“In soccer terms, the task of European labour in the late 1980s equalled that of a hastily cobbled together
international team of players with highly different technical, physical and tactical skills, and no common lan-
guage to communicarte. Bringing with them a diversity of national cultures, identities and perceptions of the
game as well as of playing style and positions in the team, they had no collectively accepted captain or man-
ager 1o organise the players. Furthermore, the well-prepared opposing side, collected among the most fit
players in the world, insisted on ten-doubling the pitch size and allowing rules of American football along-
side soccer. The referee yet claimed no authority to judge or clarify the rules of the game, except that capital
players were allowed to move freely all over the ground, while each labour player was obliged to stay within
restricted individual parts of the field.

Thus, a dual game of substantial and constitutive struggle was to unfold. Labour had to develop super-
ior collective skills in co-ordinating the movements, passes and timing of their stationary and separated
players, while relying on the strength of each individual player to contain employer attacks in their domain of
the field. Thus, the rationale of labour's collective and individual efforts would have to be (1) defensively to
compensate for the superior mobility of the counterpart and aim for a draw, while (2) hoping to convince the
opposing side and the referee that the unequal conditions over time would ruin the quality and attractive-
ness of the game and be detrimental to each side. A compromise on new and common rules, including equal
labour rights of taking collective action all over the field, would be required to preserve and improve the
quality of the game to the satisfaction of both sides and the public.

Despite some Latin star players and former British goal-getters were attracted by the opportunities of
this international appearance and tried to cheer up the mates, the labour team seemed threatened by anomy
and fragmentation. Several key players, frustrated by the new situation and longing back to the glory of the
past as national champions, concentrated on their individual performance and efforts to get the ball out of
their domain, while disengaging themselves from the construction of a feasible offensive play. The lack of
team identification, common perceptions, language, leadership and opportunities to adjust tactics during
the game aggravated the situation. In consequence, the common European framework affected the national
players in different ways and did not cause a convergence of perceptions and strategies: On the contrary, it
seemed to reinforce diversity and disunity.”

In order to develop a common response and transform the rules of the game, the logic strat-
egy of European trade unions was (1) to work for a rebalancing of the asymmetric mode of EC
integration by developing a supranational regime of European employment policy and trade
unionism coexistent with the market.> Such a shift of locus for trade union policies would
presumably imply a relocation of trade union authority from the national to the European
level and organisational integration across the national boundaries. Judging from the Single
European Act (SEA), however, a transformation of trade union structures and policies of this
kind seemed unlikely to benefit from a similar juncture of state-formation and creation of
social citizenship at the European level, as the build-up of nation-wide trade union move-
ments had done earlier in this century (Streeck and Schmitter 1992). On the contrary, owing
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to the embeddedness of unions in national welfare states, the creation of a supranational
mode of trade unionism seemed at odds with the heterogeneity of interests and traditions
among national trade unions.

The alternative response of (2) clinging to the nation-state to defend whatever was left of
political autonomy, in line with the legacy of trade union protectionism and indifference
towards European integration, could, on the other hand, throw unions into a competitive spi-
ral of “beggar your neighbour” policies (Altvater and Mahnkopf 1993). Such a development
was likely to aggravate conflicts between stronger and weaker unions as well as between
unions from high and low-cost countries, possibly reinforcing tendencies of trade union frag-
mentation and decline (Boyer 1990, 1994). Furthermore, without a co-ordinated European
approach, trade unions would have bleak prospects of influencing the broader trajectory
European integration, presumably encouraging competing union lobbying of EC institutions
and conflicting efforts to exert influence via national governments (Rothig 1993, Greenwood
et al. 1992).

Within the loose association of the ETUC, a wide range of conceptions of how to respond
to the external changes were represented. Whereas most trade unions in the founding coun-
tries of the EC programmatically favoured a federalist Europe, the British unions had persis-
tently fought EC membership and the Nordic unions were deeply sceptical of further EC inte-
gration. Hence, caught between the radical option of supra-nationalisation and the preserva-
tionist option of re-nationalisation, development of common European strategies was
deemed to cause contention and ambiguity among ETUC member unions.

In order to conceptualise possible pathways of labour solidarity at the European level,
trade unions had to sort out the available opportunities for gaining influence on (1) the evolv-
ing European “quasi’-state, by exploring political channels for influencing Community insti-
tutions and policies; and (2) the European employers, by exploring market-based sources of
influence via collective bargaining and industrial action; given (3) the organisational capaci-
ties of the European trade union structures and the ability of national entities to mobilise
resources and legitimacy to joint European efforts.

The opportunities did not seem encouraging, owing to the absence of a coherent
European state authority, the weak Community competences in social issues, and the lack of
proper employer interlocutors at the Buropean level. The obstacles seemed formidable,
owing to the heterogeneity of ETUC affiliates and the great economic and institutional diver-
sity of industrial relations in the member-states causing a “regulatory conundrum” of EC
social policy (Rhodes 1995). Thus, in most respects the task was qualitatively different from
what unions had been undertaking nationally earlier in this century. Rather than building
structures of trade unionism and industrial relations as outcomes of immediate class struggle,
the evolution of European super-structures on top of existing national models amounted to a
constructive political task, only remotely linked to the concerns of grass-root memberships
(Turner 1995). Furthermore, whereas class conflict in internationalised capitalism was cross-
cut by national, cultural, lingual and institutional cleavages, the emerging Euro-polity was
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governed by a culture of diplomatic etiquette and Byzantine coalition-building, alien to trade
unionists. Development of effective and credible forms of countervailing European trade
union force would therefore not just imply a re-definition of collective identities and institu-
tions of national unions. It seemed contingent on the ability of trade unions to induce consti-
tution of adequate employer interlocutors at the European level and reform of the treaty basis
of EC social policy — in essence no easy task.

Nevertheless, in a context where the decline of national union power appeared inevitable,
internatiopalisation seemed imperative, and a new spirit of Euro-optimism was gaining
ground; the struggle for a social dimension of the single market gradually became the unify-
ing project of a protracted process of trade union Europeanisation within ETUC frameworks.
The ETUC policy concentrated on (1) demands for European-wide labour market regulation
by means of EC minimum legislation and establishment of legal frameworks for European col-
lective bargaining; associated with (2) initiatives to strengthen ETUC authority, resources and
institutions for transborder co-ordination of union policies.

The ETUC struggle to foster transnational labour solidarity in the new European context
accentuated a number of strategic dilemmas and tension associated with (1) organisation of
the interplay and division of labour, responsibilities, and power relations between national
and European trade union agencies; (2) the choice between promotion of cross-border
labour regulations by means of legislation through political channels versus collective bar-
gaining with employers; and (3) the respective roles and interaction between the confederal,
sectoral and company levels in developing industrial relations at the European level. In addi-
tion to the lack of proper employer and state interlocutors, the resolution of these strategic
dilemmas of ETUC was complicated by the diversity of membership and the divided views on
Community integration.

While trade union attention to European issues had been triggered by the single market
project, the turning-point of trade union debates was associated with (1) the new visions of
European unification after the fall of the Berlin Wall 1989; and (2) the anticipation of deep-
ened political integration as a result of the Community treaty reform at Maastricht in 1991.
Important also was the British trade unions' turn to a pro-integrationist stance in 1988 and
that the likely inclusion of the EFTA countries into the single market (and possibly the EC)
had prompted greater interest in ETUC policies among the Austrian, Swiss and Nordic
unions. Suddenly, it seemed, the formerly divided unions of the EC, EFTA and the new
Mediterranean member-states were becoming parts of a common reality within the new con-
figuration of European integration. Furthermore, after 1989 a number of previously commu-
nist-otiented Southern unions became affiliated to the ETUC, together with new white collar
unjons, while unions from Central and Eastern Europe were knocking on the door.
Altogether, these factors injected new impetus to union integration.

After years of limited progress, the kindling “Euro-optimism” culminated at the ETUC 1991
Congress. A strongly integrationist programme was adopted, based on ambitious objectives
for transforming the ETUC into a real trade union confederation mandated to engage in polit-



JON ERIK D@LVIK

ical exchange with EC authorities and collective agreements with employers at the European
level. Heralding a shift towards supranationalisation of ETUC, expectations were fuelled by
the unforeseen 31 October agreement 1991, eventually included in the Maastricht Social
Agreement (MSA). Apparently, the way had been paved for a substantial Europeanisation of
trade union policies. However, unforeseen external obstacles, internal constraints and con-
flicting perceptions among ETUC actors implied that the course of events should take a differ-
ent form than the architects of the 1991 institutional reforms hoped it would. The questions
how and why are the overriding subjects of the remaining parts of this study.

1.4 Scope and issues

As already mentioned, I have chosen to study the role of ETUC in the process leading up to,
and following from, the Maastricht social policy reforms, as a case for illuminating central
characteristics, obstacles and dynamics of European trade union integration (or
Europeanisation) at the peak ETUC level over the last decade. The objective is to describe,
assess and explain the observed process of union Europeanisation — what happened, the out-
come, and why it happened the way it did? The focus of the study is on ETUC endeavours to
develop a European system of industrial relations under the new institutional frameworks
installed at Maastricht, and the associated efforts to reshape the mode of European trade
union co-operation. When analysing these developments I use the concept of
Europeanisation in a fairly broad sense. While the term is sometimes used to characterise
“downstream” changes at the national level, caused by European regimes of governance
(ARENA 1997), I mainly concentrate on “upstream” changes in the behaviour of national and
European trade union actors, aimed at influencing developments at the European level. To
account for the observed changes, the analysis traces ETUC developments over two Congress
periods, 1988-91 and 199195, largely corresponding to two periods of major Community
reform, the Single European Act (1987-91) and the Maastricht Treaty on European Union
(TEU) (1991-97). The scope and issues of the study can be specified in the following way:

(1) A descriptive account of changing patterns of trade union co-operation at the European
level with a focus on the ETUC - what happened?

To what extent and in which way has the altered configuration of European integration
since the mid-1980s, and the Maastricht reforms in particular, been accompanied by a trans-
formation of the aims, means and forms of trade union policies at the European level? What
have been the most important changes and continuities of ETUC with respect to development
of joint strategies, organisation, decision-making and institutional integration? To the extent
that changes have occurred, what have been their main characteristics as regards compe-
tences, power relations, the division of labour and the interplay between (a) European and
national trade union agencies; (b) legislative policies and collective bargaining strategies; (c)
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the central, sectoral and company levels of European trade union policies? To what extent has
the process implied a supranationalisation or a continuation of intergovernmentalist trade
union co-operation?

(2) Assessment of the outcome of ETUC efforts in view of the aim of developing a European
system of industrial relations - what was achieved?

A central objective of ETUC has been the establishment of a European level of industrial
relations based on the regulation of labour markets by legislation and collective bargaining,
When judging the results of ETUC efforts, I concentrate mainly on the institutional features
and implications of European industrial relations, whereas I give less priority to the substan-
tial consequences of the regulations (requiring a huge research project of its own). This pri-
ority reflects the assumption that the evolution of European level industrial relations has
been in a formative, constitutional phase, in which strategic choices of institutional design are
more consequential for the future working of the system than the actual content of specific
regulations.

In scholarly discourse it has often been assumed that interest intermediation at the
European level, owing to the opaque and segmented structure of Community political
authority, is most likely to take on a pluralist pattern of fragmented, voluntarist interest rep-
resentation, as opposed to the ETUC aim of developing an encompassing “Euro-corporatist”
system.® A concern of the study is accordingly to shed light on the evolving mode of policy for-
mation in the area of EC/EU social policy and employment regulation, To what extent does
the observed pattern of interest representation and decision-making conform with the thesis
of pluralism and voluntarism versus the ETUC vision of corporatist European policy forma-
tion?

(3) An explanatory account of ETUC development — what bave been the main driving forces
and constraints of recent years' Europeanisation of trade unions?

(3.1) What bas been the role of changes in the European economic and political environment
of trade unions?

How have the efforts of trade union Europeanisation been influenced by external changes
related to () single market integration; (b) political and institutional changes of the
European Community; and (c) particular developments related to the social dimension of
European integration? That is, to what extent has ETUC change been a response to structural
change flowing from transnationalisation of markets and employer strategies; a response to
shifts in the locus of political authority ingrained in the SEA and the Maastricht TEU; and to
what extent has the Europeanisation of unions been triggered by changes in the opportunity
structure of EC/EU social policy institutions and the Maastricht Social Protocol in particular?
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(3.2). What bas been the role of changes in the national environment of trade unions?

In what way has the Europeanisation of trade union policies been influenced by changes in
the political capacity of the nation-states and the, often claimed, associated erosion of
national means of trade union policies? How has the divergence of national industrial rela-
tions and trade union traditions influenced the perceptions and capacity of trade union inte-
gration at European level?

(3.3) What has been the role of internal dynamics and constraints of European trade union
organisations?

In what way has the Europeanisation of unions been enhanced, constrained and shaped by
inherited structures and patterns of trade union co-operation at the European level? A central
concern of the study is hence to analyse how the interplay between (a) established institu-
tions, legacies, actors and interests within the ETUC; (b) changes in the size, structure, per-
ceptions and identities of the membership; and (c) deliberate efforts of organisational reform,
has contributed to change or continuity of ETUC 'co-operation?

Furthermore, to what degree has the development of ETUC been marked by the rational
pursuit of common and competing interests of the national member unions; by the diversity
of ideologies, values and cultures of the membership; and by variations in the resources,
capacities and power of the member unions? In an umbrella association with unsettled coali-
tions and authority relations, such as ETUC, I assume organisational change is especially
dependent on leadership and the ability to foster legitimacy, identification and confidence
around unifying ideas and visions. A central concern of the study is thus to analyse the inter-
nal rationale, mechanisms and obstacles of change in ETUC as a multi-tiered coalition of inde-
pendent entities, when faced with major transformations in the environment. What kind of
community is evolving and how is the possible collective action problem resolved?

(3.4) How bas European trade union integration been influenced by the interplay between
external and internal forces and between European and national actors?

A basic assumption of the study is that union actors, and hence the processes of union
Europeanisation, are essentially shaped by the interplay between determinants from “above”
(transnationalisation of capital and European regimes of governance), from “below” (changes
in national systems of industrial relations), and from “within” (changes in national and
European union organisation). The relative importance of these factors, I assume, is contin-
gent, first, on the perceptions and interpretations of these changes by the ETUC affiliates; sec-
ond, on their assessment of available resources, opportunities, and capacity of the ETUC to
transform its modus operandi and influence European policies in response to the former;
and third, on their actual will and capacity to engage in such an undertaking, in view of the
possible implications such changes might have for the constituent entities themselves. In
essence, from the point of view of ETUC affiliates, the potential benefits of different strategies
for trade union Europeanisation will, it is assumed, be weighed against their potential costs,

11
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for example in terms of loss of national autonomy, resources, and domestic membership sup-
port. Such judgements are, further, likely to be contingent on the external pressures from
employer's and state interlocutors at both the national and European level.

In scholarly debate it has been suggested that trade unions have only sought new arenas of
political influence at the European level when deemed necessary to compensate for losses at
home (Lanzalaco 1992).7 Thus, it has been expected that the propensity to support
Europeanisation is inversely related to domestic union strength. On the other hand, it has
been suggested that national approaches to Europeanisation of unions have basically been
formed by divergent ideological perceptions of European integration (Gobin 1996) and devo-
tions to domestic institutions (institutional nationalism) (Streeck and Schmitter 1992). A cen-
tral issue of the study is thus the extent to which varying union perceptions of
Europeanisation reflect (1) different calculations of national interests rooted in the domestic
strength of unions; (2) different legacies of national industrial relations and trade unionism;
and (3) different ideological and political approaches to European integration. Accordingly, it
is interesting to distinguish between accounts that chiefly conceive trade union European-
isation as an escape from domestic malaise and accounts that conceive it as driven primarily
by a desire to extend union influence beyond the nation-state, suggesting that European-
isation is a supplement to national policies rather than a substitute. In the terminology of
integration theory, to what extent can trade union Europeanisation be explained by interests
and push-factors originating from the national arena, in accordance with the intergovernmen-
talist interpretation (Moravcsik 1993), and to what extent is it shaped by interests and pull-
factors rooted in the process of European integration itself, in accordance with neo-function-
alist and institutionalist interpretations (Haas 1958, Pierson 1995)?

As a device by which to structure the study, I have chosen to relate the analysis to what I have
labelled the “Euro-optimistic” and “Euro-pessimistic” views on Community social policy and
the scope for Europeanisation of the trade unions. This idealtypic distinction refers to diver-
gent substantive judgements of the conditions and prospects for Community social policy and
union integration, but reflects partly also different theoretical approaches and (normative)
assessments of the necessary prerequisites and need for Europeanisation of social policy and
trade unions. While the “Euro-optimistic” approach is influenced by neo-functionalist and
institutionalist interpretations, the “Euro-pessimistic” approach is more influenced by the
intergovernmentalist interpretation and political-economy analysis of the structural determi-
nants of EU policies (see chapter 2 for further elaboration). In consequence, the substantial
question motivating this study has been whether the renewed trajectory of Community inte-
gration in recent years has encouraged increased integration of European trade unions, as
implied by the “Euro-optimistic” view, or whether the asymmetry and constraints of this trajec-
tory have inhibited trade union integration of any significance, as implied by the “Euro-pessi-
mistic” view.?

12
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1.5 Thesis structure

In order to account for the broader historical, economic and political dynamics influencing
European trade union integration and Community social policy, I have, as suggested above,
adopted a broad analytical approach.

In Part I, the central conceptual approaches, assumptions and analytical perspectives of the
study are presented in chapter 2. The empirical sources and the methodological approach are
described in chapter 3.

In Part II, the background to European integration and the challenges to trade unions are
reviewed in chapter 4. Main emphasis is laid on the renewed trajectory of European integra-
tion since the mid-1980s, with a focus on the implications for unions of the single market
regime, the concept of monetary integration adopted at Maastricht, and the evolving form of
interest-intermediation and decision-making at the European level.

In Part III, the historical background and the evolution of Community social policy, organ-
ised actors and institutions of industrial relations at European level are reviewed. The devel-
opment of EC social policy up until 1991 is analysed in chapter‘S, the historical development
of ETUC over the same period is analysed in chapter 6, and the evolution of European
employers' associations and institutions of social dialogue is reviewed in chapter 7. Based on
my own empirical work, the events that led to the crucial 31 October agreement and the
Maastricht Social Agreement are analysed in chapter 8.

In Part IV, an empirical account of the development of ETUC and European social dialogue
in the post-Maastricht period is provided. Based on participant observation of ETUC proceed-
ings during 1992-93, the ETUC process of interpreting the new institutional frameworks and
developing a common strategy for Europeanisation of collective bargaining is analysed in
chapter 9. The efforts of European trade unions and other institutional European actors to
put the new institutions of social dialogue and co-regulation of EU social policy into practice
since 1993 are analysed in chapter 10, containing also brief analyses of developments at the
sectoral and company levels. The process leading to establishment of an ETUC “bargaining
order” is analysed in chapter 11, while the broader political and organisational development
of ETUC since the 1991 Congress is reviewed in chapter 12. The impact of the Maastricht
Social Agreement, the dynamics and constraints of ETUC development from 1992 to 1997,
and the implications of these developments for the possible evolution of a European indus-
trial relations system, are analysed in chapter 13.

A review of the main empirical findings and analytical conclusions of the study are pre-
sented in Part V, chapter 14.
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2 Theoretical perspectives and
analytical approach

2.1 Entering new analytical terrain

Studying the evolution of trade unionism at the European level is an adventure into unknown
terrain of industrial relations. While ongoing economic integration challenges inherited
forms of national political governance, the emerging European polity appears to be a moving
target of a qualitatively different kind from its national predecessors.? Existing approaches to
the study of trade unions have been historically contingent on the evolution of national
industrial relations rooted in an implicit assumption of congruence between regulatory sys-
tems of employment and the nation-state, Thus, transnational processes of labour market
transformation and efforts at creating supranational institutions of employment regulation
are phenomena not easily understood by concepts fetched from the conventional stream of
industrial relations research. The evolution of a multi-tiered European system of employment
regulation and trade unionism therefore requires rethinking of analytical perspectives and a
search for new concepts and mechanisms of industrial relations.

Since there is no unitary or commonly accepted theoretical perspective to build on, I adopt
an open and explorative analytical approach. By providing an actor-oriented empirical
account and relating the study to different conceptual approaches, the purpose is to illumi-
nate the social mechanisms and structural conditions that influence the aims and choices of
the collective actors involved in Europeanisation of the trade unions. Rather than trying to
confirm or reject a specific theory, I am interested in how different aspects and sequences of
social change (or stability) can be accounted for by combining and contrasting different theo-
retical approaches and interpretations. I hope thereby that the study will contribute to a more
specific understanding of the forces and mechanisms that shape the interplay between
European integration and trade union Europeanisation and generate questions for future
research and theoretical reflection. In this section I present an overview of the concepts,
assumptions and analytical perspectives that I consider particularly relevant, and sketch a sim-
ple analytical framework which will guide the subsequent analysis.

2.2 A multi-layered and contested field of study

Studies of trade union integration at the European level have to answer questions associated
with three closely interrelated analytical dimensions:

(1) Interpretation of the general dynamics and constraints of Community integration which
constitute important economic, political and institutional ramifications for trade union efforts
at Europeanisation. This issue, which is analysed in chapter 4, has for long been dominated
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by two main streams of thought: neo-functionalist analysis (see Haas 1958) and intergovern-
mentalist analysis (see Moravcsik 1993). Though in recent years a number of alternative or
complementary approaches have been suggested, such as institutionalist analysis, network
analysis and political economy analysis. 1°

(2) Interpretation of the evolving European social policy, associated with the struggle over
the social dimension of the single market (see chapters 5, 8 and 10). Even though this field of
study has also been influenced by the general integration theories, studies of the EC/EU social
policy regime (Teague 1989a, b) have been marked by more empirically grounded analyses,
often combining insights from integration theory with concepts from national studies of
interest representation, such as corporatism versus pluralism (Traxler and Schmitter 1994);
political resource mobilisation (Martin and Ross 1995); new institutionalism (Pierson and
Leibfried 19952); political economy (Streeck 1993), and comparative industrial relations
(Strgby Jensen et al. 1995). Reflecting both the complexity and the political embattledness of
the issue, conflicting interpretations have been distinguished by different theoretical leanings
and by disagreement over how to assess empirical developments. Advocates of “Euroc-optimis-
tic” and “Euro-pessimistic” interpretations have judged the relative influence of structural and
functional pressures, intergovernmental bargains, institutional dynamics and political agency
differently. However, the differentiation of views has been less marked by divergent concep-
tions of the kind of forces and mechanisms that are at work, than by divergent perceptions of
their relative weight, strength and interaction.

(3) Interpretation of the evolution of transnational unionism and relations between organ-
ised labour and capital in Europe, associated with trade union aspirations to develop
European collective bargaining (see chapter 6 and onwards). In principle, this can be con-
ceived as an independent issue, since European unions and employers are faced with a grow-
ing interpenetration of markets, production and industrial relations across national boundar-
ies regardless of EC/EU policies. In practice, however, the transnationalisation of industrial
relations in Europe is intrinsically intertwined with the development of EC/EU social policy
and the broader trajectory of European integration. This level of analysis has naturally been
dominated by perspectives fetched from national and comparative studies of unionism and
industrial relations.!!

The reference to these three interrelated layers of analysis and the associated range of con-
ceptual approaches applied in interpreting their dynamics and interplay indicates the com-
plexity of the field of study. In order to reduce complexity I have chosen to structure the ana-
lytical discussion in a twofold way: First, the study is organised around an actor — and institu-
tion-oriented, chronologiéal account of ETUC development, that is, the discussion of causal
mechanisms and conceptual interpretations is integrated in the presentation of the story.
Second, to structure the account and highlight the interrelations between different substan-
tive and conceptual interpretations, the analysis is, as mentioned, related to two predominant
and diverging views on the evolving EC/EU regime of social and labour market regulation,
notably the “Euro-optimistic” and the “Euro-pessimistic” view.
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2.3 The “Euro-optimistic” and “Euro-pessimistic” interpretations

The distinction between a “Euro-optimistic” and a “Euro-pessimistic” tendency of interpreta-
tion ought to be seen as an idealtypic construction, corresponding only tentatively to the
variety of analysis of Community social policy and industrial relations. In view of the realist
ethos of social science most scholars would probably refuse to be labelled as (naive) “opti-
mists” or (destructive) “pessimists”. Nevertheless, I use this distinction as a helping device to
identify the different lines of thought that tend to reflect different emphases as regards theo-
retical orientation, empirical interpretation and normative assessments of desireable/required
forms of Europeanisation of social policy and trade unions.

In practice, the “Euro-optimist/pessimist” distinction has actually become part of social
reality among European social actors and scholars, frequently used by the latter to define
their respective positions.'? The dominant approach of both ETUC and the Commission to
development of the social dimension from the mid-1980s was marked by a strong “optimistic”
credo, built on the assumption that economic integration would propel social policy integra-
tion. The corollary is that the division of views inside the ETUC has largely corresponded with
the “Euro-optimistic” and “Euro-pessimistic” judgements of European integration and the
conditions and prospects for trade union integration.!?

Since no scholars have as yet explicitly defined themselves as “Euro-optimists”, this
approach can best be defined negatively in relation to the distinct and consistently articulated
“Euro-pessimistic” view of scholars like Streeck and Keller.'* Many scholars have explicitly
opposed the “Euro-pessimistic” analysis and suggested more positive assessments of the
evolving social policy and trade unionism at European level in recent years,'5 implying that
the scholarly debate has gravitated around this division. Very condensed, the two approaches
can be summarised in the following way:

The “Euro-optimistic” line of interpretation has maintained that despite legal limitations and structural con-
straints, a long-term build-up of EC/EU institutions and extended competences in the field of social policy
and employment regulation can be traced. This has been accompanied by the development of social dialogue
which, despite employer resistance, has encouraged a gradual establishment of collective actors and institu-
tionalised relations between organised labour and capital at the European level, Since the launch of the sin-
gle market, the legacy and actor-constellation associated with promotion of the social dimension have gradu-
ally gained strength, culminating with the Maastricht Social Agreement. However incomplete, such institu-
tional reforms have represented potentially important steps towards the establishment of a multi-tiered
European regime of employment regulation, based on a “semi-corporatist” interplay between EU legislation
and negotiations between the European social partners. Although different from national models of indus-
trial relations, this has been assumed to encourage further Europeanisation of organised labour. While
acknowledging the structural constraints, the basic mechanisms assumed to enhance Europeanisation of
social policy and trade unionism have often been associated with neo-functionalist dynamics resulting from
the process of market-making and political integration (Haas 1958); pathdependent developments resulting
from previous policy commitments of EU actors and instances of European-level institution-building (Pierson
1995); and political action and resource mobilisation on the part of the social dimension-coalition (Ross
1994).

The “Euro-pessimistic” line of interpretation has emphasised that the predominant intergovernmental char-
acter of European integration and the constitutional bargains underlying the SEA and the Maastricht TEU
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have created a peculiar configuration of supranational market-making and preservation of national social
policy sovereignty (Streeck 1993). The decisive impact of intergovernmentalism and the neo-iberal
European political economy has structurally precluded development of an effective supranational regime of
social regulation and prevented any significant Europeanisation of trade unions. This has been supposed to
have far-reaching negative effects on national political capacity and trade unions. By encouraging “regime
competition”, a spiral of deregulation and erosion of national unions and industrial relations has been set in
motion, which by no means can be offset by the weak EC/EU social policy. The Maastricht Social Agreement
has not altered this picture. On the contrary, by reinforcing the subsidiarity principle, providing employers
strengthened veto-power and allowing the British “opt-out”, the obstacles to EC social policy were suppos-
edly further entrenched, implying that Maastricht was a decisive defeat for the social dimension and
European trade unions. In this view, neo-functional spill-over, institutional dynamics, and political resource
mobilisation on the part of the social dimension-coalition, cannot be expected to contribute to overcoming
the fundamenta! structural obstacles to any significant Europeanisation of social policy and trade unionism.

Whereas “Euro-optimistic” analysts have expected that strengthened economic and political
integration at Community level would encourage Europeanisation of social policy and
unions, “Euro-pessimistic” analysts have argued that the project of supranational European
state-building, required to develop a social Europe, has been decisively defeated (Streeck
1993, 19954, b). In the latter view, the relaunch of Community integration has been funda-
mentally structured for the purpose of promoting international competitiveness of European
capitalism by deregulation and market-making, while protecting the sovereignty of social and
welfare policy, which during the post-war era has become a pivotal political instrument and
source of legitimacy in the European nation-states. These factors preclude any significant inte-
gration of social policy and trade unions. The “Euro-optimistic” analysts have opposed what
they have conceived as a structural-determinist bias of the “Euro-pessimistic” analysis, and
emphasised the scope for political action, social choice and institutional change. A common
feature of both tendencies has been a scepticism concerning the ability of the European trade
unions to integrate, owing to the lack of a common European identity and culture. As often
emphasised by one of the most pronounced “Euro-optimists”, Otto Jacobi, trade unions have
been wedded with national political orders and have been generally reluctant to engage in
common European projects (Jacobi 1991, 1994).

However, whether or how the interplay between structural constraints and political action
inhibits or enhances Europeanisation of social policy and trade unionism cannot be deter-
mined a priori. This is a matter of empirical analysis which constitutes the central preoccupa-
tion of this study. In the rest of this chapter I present some conceptual approaches and mech-
anisms that have been suggested as underpinning the expectation of trade union
Europeanisation. Thus, while the “Euro-pessimistic” analysis and predictions can be viewed
as a zero-scenario, these approaches can be viewed as possible hypotheses of why alternative
scenarios may evolve.
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2.4, Structural imperatives and the heritage of functionalism

As already mentioned, the controversy between “Euro-optimistists” and “Euro-pessimistists”
has been associated with the functionalist expectations that historically have influenced
debates over Community integration of social policy and trade unions. Two main sources of
such expectations can be identified.

In historical analysis of national industrial relations, it has been assumed that, as national
markets expanded, a basic raison d'étre of trade union policy has been to centralise and oper-
ate nationally in order to “take wages out of competition” (Commons 1909). This conception
has later been applied on the phenomenon of internationalisation, for example by Lloyd
Ulman (1975) who, drawing on American experience, has argued that “within a given union
organization co-ordination of wage and employment policy must be coextensive with the area
of the market competition” (in Reder and Ulman 1993: 15). Similarly, Charles Levinson, the
former secretary general of the International Federation of Chemical and General Workers
Union, in the early 1970s argued that the imbalance between the advanced, transnational
character of capital and the relative backwardness of the trade union movement would urge
trade unions to “make the epochal bargaining leap from from an exclusively national to an
international position” (Levinson 1972: 107, cited in Knudsen 1997: 303). Accordingly, it has
been assumed that to avoid organisational decline, it is imperative for unions to transnation-
alise their mode of organisation in pace with the unification of the European single market
and the internationalisation of production, a view that has won increasing support in the
European trade unions. Thus, the controversy between “Euro-optimists” and “Euro-pessi-
mists” has less concerned the functional rationale for Europeanisation of trade union policies
than the constraints and dynamics supposed to condition such a project.

A second historically important source of “Euro-optimistic” expectations has been the neo-
functionalist tradition originating from the seminal works of Haas (1958). Attributing organ-
ised interests groups a key role in the development of supranational institutions by spill-over
mechanisms from market integration to political integration, Haas assumed that integration
would proceed as loyalties and expectations of national elites and pressure groups shifted
towards a new centre and interests were redefined in terms of a regional rather than a purely
national orientation (ibid.: 13, 16). More specifically, Haas argued that organised labour was
more inclined to organise across national boundaries than business:

Once established, the common market inhibits rising worker benefits without generalising such policies
throughout the ECSC-area, thus perforce necessitating an extension of supranational powers (ibid.: 238).
Thus visions of labour harmony lead to a predisposition for integration (...), expansion of institutions and
practices is demanded as a result of national tactics and needs (...), but the vision of a larger integrated econ-
omy is again dictated by labour ideology (ibid.: 239). It can be predicted that labour solidarity will compel an
increasing measure of supranational unity among employers (...) and once they consent to bargain, they are
compelled by the situation to agree on common terms among themselves (...). Freedom of organization and
bargaining cannot but simply spill-over of labour solidarity into the ranks of employers (ibid.: 388).

The assumption that supranational social regulation would emerge as an almost necessary
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systemic response to structural change of the political economy exerted considerable influ-
ence on European trade union debates in the early days of Community integration (see
Gobin 1996). Also, in recent years the social policy approach of the European Commission
and ETUC has been guided by expectations of this kind.

Proponents of the “Euro-pessimistic” view have made the “functionalist fallacy” of much
“Euro-optimistic” analysis one of their fundamental objections against such interpretations
(Streeck 1993: 18): “To justify interpretations of past and present social policies as intermedi-
ary steps toward a supranational European welfare state, institutional, economic, and politi-
cal reason — all with a distinct functionalist flavor — are invoked to show that the Community's
social deficit need not, cannot, and will not remain”. According to Streeck, however, “what
turned out to control events was, not a logic of functionalism, but a lack of political resources
at the disposal of the welfare-state-cum-federal state-building project”(1993: 12).

The neo-functionalist origin of the controversy between “Euro-optimists” and “Euro-pessi-
mists” has thus gradually been overshadowed by conflicting interpretations of the institu-
tional and political dynamics supposed to influence EC/EU social and labour market policy.
Proponents of “Euro-optimistic” interpretations have suggested that the complex determi-
nants of political agency within the multi-layered, segmented, and sometimes relatively
autonomous institutions of the European regime of governance, under certain circum-
stances, may provide the basis for strategic action, political resource mobilisation and deliber-
ately constructed “spill-over” to gain headway.!S Streeck, for his part, has argued that “there
are neither institutional, nor economic nor political reasons for national governments pro-
moting economic union to help European civil society build supranational political resources
capable of remodeling the Community into an interventionist federal welfare state” (1993:
23).7

2.5 Political and institutional perspectives - organised interests,
collective action and the fledgling European state

An overriding analytical perspective on trade union Europeanisation can be found in macro-
sociological accounts of the rise of social movements and collective action as historical
responses to the emergence of the modern nation-state (Marks and McAdam 1996: 96).' The
underlying theoretical premise of the “resource mobilisation” and “political process”
approach is that:

“Shifts in the structure and geographical locus of institutionalized power can be expected to be accompanied
by simultaneous changes in the structure and locus of mass politics.(...) to the extent that European integra-
tion results in the reptacement or, more likely, the decline in the importance of the nation-state as the exclu-
sive seat of formal political power, we can expect attendant changes in those forms of interest aggregation/
articulation historically linked to the nation-state” (ibid.: 96).19

The analytical approach suggested by Marks and McAdam highlights important prerequisites
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for understanding the driving forces and nature of recent efforts at trade union European-
isation. With reference to modern social movements and interests groups, they argue that:

“The distinctions that we associate with these forms are inextricably linked to the historical rise and refine-
ment of a national system of politics within which these distinctions were negotiated and subsequently insti-
tutionalized. So the generic labour union exists as a distinct form and coherent political entity only within
the context of the nation-state. And if, indeed, institutionalized power is shifting away from the nation-state,
then we would do well to relax the conceptual boundaries between these historically circumscribed forms.
(..) neither do the rigid distinctions between interest groups and social movements mean much in the con-
text of the EU. All stand in much the same relationship to the integration process. They share the status of
‘challenging groups’ which hope to contest and shape the emerging institutions and philosophy of the EU”
(ibid. 96-7).
In contrast to the top-down, state-centric view of the process linking shifts in the locus and
nature of collective action to modern state-building, Marks and McAdam argue that “(...) it
makes sense to conceive both civil society and the modern polity as the outcome of a pro-
longed, contested, and above all, mutually interactive process of political restructuring, In
our view, then, the modern, democratic state was as much an outcome as the architect of this
emergent process” (ibid.: 98). Using the evolution of national trade unionism as example,
they contend that:

“Itis clear that the causal arrows from union-building to state-building go in both directions. As trade unions
were creating peak organizations better to influence authoritative decision-making, so they sought to extend
the reach of the state. (...) the legitimating account of the modern, democratic state is nothing if not a prod-
uct of popular contestation” (ibid.: 98).

Correspondingly, Marks and McAdam suggest that a similar interpretation can be applied on
European events: “There, under the aegis of European integration, a2 new 'multilevel polity'
would appear to be emerging in response to precisely the mix of top-down institution-build-
ing and bottom-up contestation described above." (ibid.: 99).

This conceptualisation represents, in my view, a sound demarcation against static percep-
tions of the Euro-polity and its relations to organised interests, often associated with tenden-
cies to compare specific characteristics of EU regimes of governance at a given point in their
evolution with the “end-state” of national processes of democratic state-building. Analyses
which treat the Euro-polity as a finally given phenomenon and interpret the opportunities of
collective actors to influence its development as determined by its current structure, run the
risk of overlooking the two-way interaction between Europeanisation of organised interests
and the shaping of the Euro-polity. As at the national level a century ago, one cannot apriori
rule out that the seemingly entrenched structures and legacies determining European policy-
making can be influenced by contestation and political mobilisation of “challenging groups”
in the future. Conversely, the conceptualisation of Marks and McAdam represents a useful
reminder that the (historically contingent) specific form of trade union interest articulation
known from nation-state experience is not necessarily an appropriate reference model for the
kind of trade union policy-formation and organisation that is evolving in the very different
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Euro-polity. Just as the emergence of the modern nation-state had implications for the locus
of and forms of collective action, “so too does integration create new constraints and oppor-
tunities for European social movements”, according to Marks and McAdam (ibid.: 99).

Even though the impact of the EU on various “challenging groups” has to date been highly
variable, owing to the variation of institution-building across policy-areas of the EU, Marks
and McAdam suggest one can discern two general factors that shape the unique mix of con-
straints and opportunities available to any given (interest) group:

“(1) the relative structural access a group has to EU institutions; and (2) the general policy receptivity of the
Union — particularly the Commission — to issues salient to the group. Together, these two factors serve to
specify for any given group its structure of 'EU-level political opportunities” (ibid.: 103).

Similarly, scholars like Traxler and Schmitter (1994) and Kohler-Koch (1996) have argued that
the “logic of influence” implies that interest groups aspiring to influence decision-making in
the EC/EU will have to adjust to the segmented, multi-layered and complex “target structure”
of competences and authority at European level. Rather than inducing inclusive, hierarchical
corporatist modes of interest organisation, the “opportunity structure” of the Euro-polity
therefore tends to enhance very differentiated networks and institutions of interest articula-
tion: “This lack of a coherent Euro-polity tends to shape the corresponding system of Euro-
interest intermediation in a distinctively pluralist direction” (Traxler and Schmitter 1994: 12).
However, the variation between different areas of EC/EU policy does not rule out develop-
ment of “islands” of Euro-corporatism in specific sectors (ibid.: 13).2 Accordingly, a concern
of this study is whether the area of EC/EU social policy and industrial relations is evolving in
direction of becoming such an “island of Euro-corporatism”.

The political impact of the EU on any given group is, indeed, not solely a function of
European level structures or attitudes, which merely define a new external environment for a
group. How successful a group is in adapting to and interacting with this environment is,
according to Marks and McAdam,

“more a function of its internal characteristics. Of particular relevance here is the way inherited institutions
and ideologies may constrain a group's ability to exploit whatever EU-level opportunities are available. That
is, the link between political opportunity and movement response is not at all reflexive” (Marks and McAdam
1996: 103).21

Of particular relevance for my study of trade union Europeanisation is the assumption that
“to the extent (...) 2 movement is wedded to the existing political order, i.e. is oriented to a
national system of law, a national system of membership incentives or belief structures, etc.,
so we would expect to find powerful sources of resistance to institutional adaptation”
(Krashner 1988, cited in Marks and McAdam 1996: 103). As underscored by Traxler and
Schmitter (1994), at the European level the “logic of membership” tends to maghify the chal-
lenges to organised groups with respect to internal interest aggregation and the reconcilia-
tion of legitimacy and effectiveness in influencing EU interlocutors. In their view, the compli-
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cated accommodation between the “logic of influence” and “the logic of membership” at the
European level accentuates the question of whether European business and labour differ
structurally in their organisability.?2

To sum up, the approach of Marks and McAdam (ibid.: 103 £) implies that the overall
impact of integration on any given group or movement is shaped by two sets of factors — EU
opportunities and organisational constraints. Corresponding closely to my own basic under-
standing of the dynamics and difficulties of trade union Europeanisation (see Dglvik 1996¢),
this conceptual framework can be presented in a two-by-two diagram.

Figure 2.1 Internal and external conditions of European interest organisations
(Combined sources: Marks and McAdam 1996: 104, Traxler and Schmitter 1994).

Internal constraints
(Logic of membership)
High Low
High (@) (b)
EU opportunities
(Logic of influence)
Low © (d)

An interesting empirical question is hence where trade unions are to be located. While the
internal constraints can be assumed to be high, it is more unclear how the political “opportu-
nity structure” of trade unions should be assessed. Most plausibly the opportunities vary
between different policy areas — expectedly being higher in the social policy area than in the
economic policy area — leaving open the question how unions judge their options.

As indicated in the referred assumption that a dominant rationale of trade unions has been
to respond to changes in the extension of the markets, trade unions are often perceived as
market-based collective actors, adjusting defensively to shifts in market structure and
employer behaviour. The approach of Marks and McAdam, pertinently draws attention to the
central political dimension of trade union history:

“Unions came to pursue a dual strategy, pressing their demands for improvements in wages, working condi-
tions and welfare in politics as well as directly in the labour market. (...) Not only did unions respond to the
development of the modern nation-state by nationalizing their own organization, but they were also key
actors in creating the state by campaigning for political inclusion, welfare reforms and state intervention in
the economy” (ibid.: 105).

Similarly, Richard Hyman has emphasised that “the idea of a system of industrial relations
largely autonomous from broader politico-economic action makes little sense” (1996b: 3).

22



JON ERIK D@LVIK

More properly, the construction of an industrial relations system can be viewed “as the dual
conditioning of (...) market regulation of the employment relationship, by law and other
forms of state intervention on the one hand, collective organisation and action among work-
ers (and less crucially, employers) on the other”(Hyman 1996b: 4).

In this perspective, the tendency among scholars to identify Europeanisation of industrial
relations with market regulation through independent collective bargaining reflects an overly
narrow concept of the societal role of trade unions. As noted by Hyman, while trade unionism
in Britain and the United States was marked by the principles of economic liberalism, entail-
ing a sharp separation between state and civil society, “unions elsewhere — often because less
confident in their own economic capacity, or more influenced by socialist ideals of solidaris-
tic working-class interests — gave greater priority to political pressure on the state itself to reg-
ulate capital-labour relations” (ibid.: 5).

Both in scholarly discourse and in trade union debates the notion of a European system of
industrial relations has been contested. It has frequently been assumed that Europeanisation
would imply centralisation of collective bargaining from the national to the European level
(strongly recommended by some, utterly rejected by others), presuming a European state
“third party” as an indispensable prerequisite. Further, the establishment of European collec-
tive bargaining has often been conceived as a benchmark of whether it is meaningful to speak
of a European level of industrial relations or not. In accordance with the broader notion of
trade unionism and industrial relations sketched above, however, the discussion of whether a
genuine European level of industrial relations and trade unionism is in the making cannot be
delimited to a discussion of whether autonomous collective bargaining of the kind familiar to
the peak era of the postwar national welfare states is established.

The kind of social dialogue and lobby-oriented trade unionism that has marked develop-
ments at European level in the past has distinguished itself significantly from national prece-
dents. Rather than looking for mirrors of national patterns of trade unionism, the interesting
question, in my view, is the kind of forces and mechanisms that are shaping the process of
Europeanisation, and what the implications might be for the future trajectory of European-
level industrial relations. With respect to the distinctness of the European social policy regime
and pattern of interest representation, recent “Euro-pessimistic” contributions seem to con-
verge with “Euro-optimistic” analysis, as illustrated by the following statement: “Once it is rec-
ognised that the political and economic regime that is developing in Western Europe, what-
ever it may be, is a new kind of animal that is altogether different from the national state,
especially in its relation to the economy, the problem in analysing European social policy
changes from how empty or full the glass is, to what kind of glass we are dealing with and
what purposes it may serve” (Streeck 1995a: 32). With such a point of departure it would
hardly be surprising if trade unionism at European level were to take on other forms than
assumed by perceptions of European integration as a replication of national experiences writ-
ten large.

Such tendencies can, according to the bistorical institutionalist analysis of EC/EU social
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policy, expectedly be reinforced by path-dependent dynamics of European integration
(Pierson 1995).2 Criticising the intergovernmentalist interpretation of EU social policy,
Pierson argues that the “ubiquity of unintended consequences” and processes that “lock in”
past decisions make reassertions of member-state authority difficult:

“Examination of the evolution of EC social policy suggests the limitations of treating the EC as an instrumen-
tal 'instrument’ facilitating collective action among sovereign states. It is more useful to view integration as a
pathdependent process that has produced a fragmented but still discernible multi-tiered European polity
(ibid.: i). (...) Recent research on institutional evolution and path dependence has challenged the expecta-
tion that institutions can be understood as embodying the long-term interests of those responsible for insti-
tution design. Among the factors likely to create considerable 'gaps' between the direct goals of institutional
creators and long-term institutional effects are the restricted time horizon of political decision-makers, the
large potential for unintended consequences, the ways in which cumulative institutional restrictions con-
strain decision-makers when their policy preferences change, and the rising costs of exit resulting from
micro-level adaptations and commitments to newly-established institutional arrangements” (Pierson 1995: 11).

Thus, even though member-state actors may be in a strong initial position and seek to maxi-
mise their interests, they may “nevertheless carry out institutional reforms that fundamentally
transform their own positions (or those of their successors) in ways that are unanticipated
and/or undesired” (ibid.: 6). Accordingly, the institutionalist approach explicitly challenges
the assumption that the control of sovereignty-protecting member-states precludes integra-
tion and effective influence by supranational actors and organised European groups on EU
social policy. By-products of past decisions tend to provide institutional “slack (which)
creates room for autonomous action by supranational actors, which may in turn produce
political resources that make them more significant players in the next round of decision-
making” (ibid.: 25).% Despite a critical view of functionalist explanations and the concept of
spill-over, “an historical institutionalist account suggests that unintended consequences,
including spill-over, are likely to be significant for institutional development” (ibid.: 20).
Unanticipated consequences and feedback loops are considered of great importance, but
they do not lead in any particular direction:

wt

Pressures' alone do not create policies. The may, however, focus the attention of those actors who do pro-
duce policies, as well as altering the balance of influence among actors. Thus 'functional' spillover can gener-
ate 'political' spillover” (Pierson 1995: 21).

According to Pierson, such mechanisms have been significant in providing spill-overs from
the single market project to EC/EU social policy (ibid.: 33), implying that “even though social
policy is widely seen as an area of firm member-state control with a minimal EC role, a histor-
ical perspective highlights the growing significance of European policy, the influence of
actors other than member-states, and the mounting constraints on member-state initiative”
(ibid.: 34).5

A more actor-oriented approach to the study of trade union Furopeanisation, influenced
by resource mobilisation theory, has been suggested by Martin and Ross (1995).26 In their
view, impetus to European trade union integration has been flowing only partially from func-
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tionalist spillover and for the most part they “have been produced by political work by actors
in the European system, the European Commission in the first instance” (ibid.: 3). Attributing
the Delors Commission a strategic orchestrating role, they suggest the Commission “had its
own interests in involving both labor and capital more deeply in European social integration”
(ibid.: 4). Rooted in a Commission conception that better social foundations for a “European
model of society” were needed to rebalance the dominating logic of market-making, promo-
tion of policies that would make the “social partners” more committed to integration was a
way of garnering new political support for the Commission which might then be used to
influence a European political system with strong tendencies towards intergovernmentalism.
This was also seen as a way to nurture the establishment of a genuine mass political culture
with transnational actors with stakes in European outcomes, without which there could be no
remedy for Europe's “democratic deficit”(ibid.: 5). According to Martin and Ross, the
Commission could expect some spillover impulses in the area of social and industrial rela-
tions to flow from the Single Market, but “the Europeanisation of such matters would have to
come primarily from the Commission's own proactive efforts at European level to cajole and
seduce reluctant member-states and the 'social partners' to co-operate (...). What happened,
in fact was the development, through trial and error, of a Commission strategy to create 'path
dependent' matrices of choice to move the social partners towards such Commission goals”
(ibid.: 5), in line with the Commission concept of a2 “Russian Doll” strategy (ibid.: 10).27

The potential significance of political resource mobilisation has also been emphasised by
Rhodes (1992, 1995):

“In order to understand fully the regulatory problems in this domain, the existence of a deep-seated conflict
must be appreciated. From the very beginning, any attempt by the European Commission to set an agenda
for the harmonization or approximation of rules and regulations, or to promote’ supranational decision-
making, has provoked a two-way conceptual clash: between the competing philosophies of collectivism and
liberalism in labor market regulation, and between solidarity and subsidiarity in the framing of Community
policies” (1995: 83-4).

These clashes have been associated with the struggle between the advocates of “Euro-corpo-
ratism”, on the one hand, and the advocates of “Euro-liberalism”, on the other (Rhodes 1992:
28). While key actors of the latter coalition have been the British government, European
employers and multinational companies, key actors of the former coalition have been the
Commission, a number of member-states, and European organised labour (ibid.: 35). Despite
the constitutional constraints, the regulatory conundrum of EU social policy, and a political
balance of power unfavourable to the “Euro-corporatist” coalition, Rhodes suggests that
“important progress has been made” providing basis for both “optimistic” and “pessimistic”
scenarios, contingent on political developments at European level (Rhodes 1995: 120-2).
While “theories of industrial relations have so far paid scant attention to the internationali-
sation of trade unions” (Strgby Jensen et al.1992, 1995: 5), representatives of the Danish
FAOS group have tried to apply an explicit industrial relations perspective on the European-
isation of employment regulation and trade unionism. In their view, two different perspec-
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tives have dominated analysis of trade unionism: (1) the British tradition of industrial rela-
tions studies, which predominantly has focused on trade unions' role in collective bargaining
and how collective bargaining systems have been established (Clegg 1976, Sisson 1987); (2)
the theory of industrial relations systems developed by Dunlop (1958), which perceives col-
lective bargaining as just one of many relationships which trade unions pursue with other
actors in the field of industrial relations. According to the latter,

“an industrial-relations system is comprised of three groups of actors - workers and their organisations, man-
agers and their organisations, and governmental agencies concerned with the work place and work commu-
nity. These groups interact within a specified environment comprised of three interrelated contexs: the tech-
nology, the market or budgetary constraints and the power relations in the larger community of actors. An
industrial relations system creates an ideology or a common shared body of ideas and beliefs regarding the
interaction and roles of the actors which helps to bind the system together” (Dunlop 1958: 383).

In the view of FAOS, the systemic approach of Dunlop is especially pertinent for understand-
ing the broader societal dynamics assumed to condition the evolution of a European system
of industrial relations and trade unionism, notably the importance of institutional power
resources and political agency (Strgby Jensen et al. 1995: 7). On the other hand, the assump-
tion of the British tradition of industrial relations that “power within the trade unions is con-
centrated on the level where collective barganing is conducted (and that) main influences on
the levels of bargaining are the structure of the management and the authority of employers'
organisations” (Clegg 1976: 41),% is viewed especially relevant for analysing the possible evo-
lution and implications of European collective bargaining for trade union integration (Strgby
Jensen et al. 1995: 6). Since the employer side at European level has traditionally been weakly
organised and reluctant to engage in anything resembling European collective bargaining, the
likelihood that European trade union organisations with real power should evolve is from
this perspective low. This especially because European trade unions have lacked the capacity
to mobilise industrial power and member organisations have been sceptical of European col-
lective bargaining, which according to the theory would imply a shift of union power away
from the national level.

In this perspective, recent efforts to transform European social dialogue into collective bar-
gaining represent an interesting case for studying similarities and differences between the
constituting dynamics of industrial relations and trade unionism at the European and the
national level. Although the FAOS group suggests that the evolution of industrial relations at
the European level will concur more with Dunlop's emphasis on political dynamics, than with
the British concept of collective bargaining as driving force, an assumed precondition for the
build-up of union strength at European level is that trade unions develop the capacity to
underpin their potential political and institutional influence by conflictual industrial power
(ibid.: 17).

Another central insight from comparative industrial relations studies is that the basic char-
acteristics of industrial relations systems have been decisively shaped by strategic choices and
instances of institution-building during the early formative phases of their evolution.?? Even
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though such “strategic phases of institution-building” (Poole 1984: 89) have emerged as a
result of historically contingent collective choices and compromises (Sisson 1987: 10f, 191),
they have tended to turn into “sets of givens", structuring future patterns of collective action
(Due et al.1994: 27) as well as “attitudes and habits (..) not easily changed except at times of
great crisis” (Sisson 1987: 191). Recalling also the emphasis of Dunlop (1958: 383) that indus-
trial relations systems have tended to foster “a common shared body of ideas and beliefs
regarding the interaction and roles of the actors which helps to bind together the system”,
these insights indicate a twofold implication for the study of union Europeanisation: (1) The
recent efforts of institution-building, installation of legal frameworks, and establishment of
actors (and relationships between them) may well attain a constitutional long-term impact on
the future development of European industrial relations and trade unionism. (2) National
trade unions (and employers organisations) can mainly be expected to consent to forms of
Europeanisation that do not seriously affect the basic functioning of their national (belief)
systems of industrial relations, unless the latter are conceived to be in such a deep crisis that
radical change appears urgent or unavoidable. This indicates that the diverse situations of
trade unions in Europe will represent major obstacles to the fostering of shared perceptions
of the need for and appropriate forms of trade union Europeanisation.

Despite my doubts about the adequacy of analysing European trade unionism through the
lenses of national industrial relations, FAOS' incorporation of insights from comparative
industrial relations into the study of Europeanisation, in my view, provides a fruitful source of
conceptualising central distinctions of the emergent European system of industrial relations.
Besides generating interesting questions concerning the differences and interdependencies
between national and European processes, the industrial relations approach to a large extent
conforms with the understandings and interpretations of many trade union actors. As already
mentioned, the Europeanisation of trade unions has been influenced by tension between
actors guided by political-ideological aims of European integration (“Euro-idealists”), on the
one hand, and actors anchored in the legacy of national industrial relations (“Euro-pragma-
tists”), on the other (Gobin 1996: 787-90). As suggested by Richard Hyman, “the creation of
a European industrial relations system is no mere intellectual dream, but rather a necessary
foundation for a future Europe with which the peoples of this continent can identify” (1995a:
10). A central question of this study is accordingly whether European trade unions are
capable of developing a workable synthesis of European visions and pragmatic realism, or
whether this dualism is more likely to tear them apart.

2.6 Implications for the analytical approach of this study
2.6.1 Conceptual framework

As shown, the study of European trade unionism and industrial relations is marked by a
variety of conceptual perspectives and analytical assumptions. In my view, they should be
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conceived as indications of broad analytical orientations rather than as consistent and mutu-
ally excluding sets of theoretical assumptions and hypotheses. Despite the fact that different
theoretical leanings and empirical expectations have been identified, this situation invites, as
mentioned, an open and explorative analytical approach. Rather than engaging in attempts to
defeat or defend particular theoretical propositions, I find it more fruitful and interesting to
try to contribute to the establishment of a better informed and more specified understanding
of how different social mechanisms, structures, and actors at different levels interact in the
shaping of trade unionism and industrial relations at the European level. As emphasized by
Richard Hyman:

“In (re}inventing Europe, scholars need to learn from each other. As well as bridging the geographical divi-
sions within intellectual life, this also means openness to cross-disciplinary advances of mutual understand-
ing.(...) Today it is evident that the issue of industrial relations are embedded in national — and more cru-
cially, transnational — structural dynamics; and that they are likewise conditioned by the complex evolution
of procedures and relations at the point of production. Analysis has to link the macro, meso and micro
dimensions of a changing world of work and employment. An integrated perspective which encompasses
structures, actors and practices (...) is essential.” (1995b: 42f),

In addition to the analytical predispositions reflected in the choice of perspectives referred to
above, some further clarification of my own analytical assumptions and perspectives is
required. Inspired by the approach of Marks and McAdam (1996), a very simple analytical
framework for interpretation of my account is outlined below (see also Dglvik 1996¢).
Focusing on the interplay between different actors of the European trade unions, institutions
of the European Community, and the associations of European employers, I assume the pro-
cess of trade union Europeanisation can be accounted for by the interaction between the fol-
lowing factors:

(1) “The challenge” - European economic and political integration put structural and functional pressure on
trade unions to strengthen their European-level organisation in order to regain influence on decisions of
strategic importance to labour, reflecting the shifting “target structure” of European trade unions.

(2) “The burdles” ~ the asymmetric regime of European integration, marked by supranational market-making
and weak competence in labour issues, employer reluctance, together with economic disparities and institu-
tional diversity of the member-states, erect structural barriers to the Europeanisation of unions.

(3) “The opportunities” — the evolving configuration of political actors, authorities and institution-building
associated with the social dimension, encourages and shapes the Europeanisation of trade unions, in line
with the “logic of influence”, in the direction of political agency rather than of European collective bargain-
ing.

(4) “The organisational capacities” — as the development of trade union power-resources and action capac-
ity at European level is constrained by the diversity of interests and institutions among ETUC affiliates, in line
with “the logic of membership”, factors like leadership and the capacity to overcome inherited cleavages and
develop shared visions, identification and mutual learning are critical for the development of common strat-
egies of trade union integration.
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The analytical scheme reflects the expectation that the fundamental reason for trade union
Europeanisation is found in the “challenge” of European economic and political integration.
In line with the “Euro-pessimist” analysis, I assume that the EU blend of supranationally gov-
erned economic integration and protection of national sovereignty in social policy represent
significant “hurdles” to such efforts. The incentives for trade unions to engage in Europeani-
sation, [ assume, are influenced by interplay between the particular structure of opportunities
related to the social dimension and the structural bias of the broader trajectory of European
integration. The capacity and will of trade unions to exploit the possible opportunities and
overcome the hurdles, I assume are contingent on the institutional characteristics, leadership,
cohesion and diversity of European trade unions. How these factors interact and contribute
to change and/or continuity of past patterns of trade union co-operation is hence the central
question to be examined in the study.

2.6.2 Institution-building and the dudlity of structure and agency

A central issue of the study, reflected in the controversy between “Euro-optimists” and “Euro-
pessimists”, is thus the “perennial disjuncture between social action and social structure” in
social science (Hyman 1994a: 3). In the discourse of industrial relations, the contested rela-
tionship between structure and action in recent years has been accentuated by propositions
of the French régulation theory, which, very simplified, has suggested that historically contin-
gent and distinctive “regimes of accumulation” engender complementary institutional
arrangements, including industrial relations, that is, a distinct “mode of regulation” (see e.g.
Lipietz 1985, Boyer 1988). The former has accordingly suggested that the Europeanisation of
production urges establishment of a European mode of regulation of social policy and indus-
trial relations (Lipietz 1990).

With reference to the supposed strong economic dynamic of convergence, alongside the
persistent diversity of regulatory employment systems in Europe, Ferner and Hyman (1992
xix) have challenged the assumption of a mechanistic linking between the “mode of regula-
tion” and the structural requirements of the “regime of accumulation” (often exemplified by
the claimed shift from “Fordism” to “Post-Fordism”). The issue has further been accentuated
by debates over the impact of globalisation and the single market on national actors and insti-
tutions of industrial relations (see section 4.3.4). Addressing the “Euro-pessimistic” scenario
of Streeck that “the inevitability of the eclipse of even robust models of industrial relations is
inescapable” in Europe, owing to the pervasive logic of “regime competition”, Hyman has
suggested that “structural determinism entails the interplay of contradictory forces: 'strategic
choice' exists, not because of the absence or weakness of structural determinations, but
because these determinations are themselves contradictory” (Hyman 1994a: 11).

Correspondingly it has been suggested by several scholars that the interests of capital (and
presumably states) with respect to labour market regulation, in face of global competitive
pressures, are not unequivocal but ambiguous and divided (Pierson and Leibfried 1995b:
450):
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“While business may appear monolithic when it comes to public rhetoric about corporatist
or social democratic Europe, it can be expected to fragment along several cleavages (geogra-
phy, sector, firm-size, export-orientation, and so on) when less global issues are at stake” 31t
has also been suggested that European employers, owing to the need for development of
high-value-added production to survive in global markets, supposed to require a motivated,
high-skilled and co-operative work-force, under certain conditions may be inclined to prefer
co-operative industrial relations and social policy intervention, rather than de-regulation
(Piore and Sabel 1984, Traxler et al. 1996). Such arguments have been dismissed by Streeck as
wishful thinking; even if a “benevolent logic of capitalist economic self-interest” cannot a pri-
ori be precluded, he argues that:

“Prudent behaviour of employers in labour markets and organizational hierarchies typically requires insu-
rance against imprudent behaviour of other employers, affording these short-term competitive advantages.
Absent reassuring institutional constraints, created for example by unions or governments and applying reli-

ably to all competitors, behaving long-term irrationally in relation 1o labor mav be the onlv short-term
rational thing for an emplover to do. {...) Social policy, in other words, is less the outcome of prudent behay-
ior of market participants than its condition. In particular, political intervention typically precedes the forma-
tion of effective business interests in stable co-operation with labor, rather than flowing from it” (1993: 20).

The different assumptions referred to above clearly underscore the need for concrete empiri-
cal analysis of the interplay between European regulatory policies and the problems of collec-
tive action at both the labour and employer sides.

The unpredictable character of this interplay in multi-tiered systems of shared decision-
making, as emerging in the EU social policy field, has been emphasised by Pierson and
Leibfried (1995a: 5): “Multi-tiered systems exhibit distinctive features, such as the prominent
role for their constituent political units, predictable dilemmas resulting from shared policy-
making authority, and major transformations in the strategies and influence of social actors”.
Accordingly, Pierson and Leibfried have suggested that the strong spatial component of inte-
gration and the enhanced capital exit option increase the chances that economic interests will
fragment along territorial (national) rather than class lines. That is:

“Political territory may be transformed into the foundation for interest-group organization (ibid.: 28). ()
Alongside the capital-labour cleavage, a territorially grounded cleavage between high and low social-wage
areas may emerge, encouraging also territorially grounded conflicts among constituent units. (...) the multi-
tiered context both alters the terrain for these confticts, potentially transforming the interests, strategies, and
even organizational forms of traditional actors, and introduces new actors and issues” (ibid.: 30).
These features imply that policy-making in multi-tiered systems — depending not on func-
tional requirements “but on the interplay between national, class and institutional structures”
— are prone to grid-lock caused by “joint-decision-traps” (Scharpf 1988), but may sometimes
also enable “big-bangs”, expected to give rise to a stop-go pattern of development (Pierson
and Leibfried 1995b: 433, 460). A crucial question for the study of trade union
Europeanisation is thus under which circumstances constituent units may consider relin-
quishing policy authority to the European level; in the view of Pierson and Leibfried, likely
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“only when pressures on them undermine their own interventions” (ibid.: 444).

When 1 started the fieldwork in 1992, I assumed that we are still witnessing “an early con-
stitutional stage of a slow, uneven and ad hoc process that in the short term will neither
replace nor seriously challenge national institutions and bargaining practices. The question,
however, is whether the combined effects of small steps from below (e.g. extended co-opera-
tion in multinational companies) and political initiatives from above (EC/EU-regulations,
social dialogue etc.), facilitated by growing economic convergence and integration, may give
pace to a long march towards creation of a kind of European industrial relations that do not
mirror, but compleinent national practices”.!

The study will accordingly be more concerned with the construction of regulatory frame-
works and constitution of social actors, that is, the installation of institutional structures of
European level trade unionism, than with the substantive issues involved. If it is right that
contingent strategic choices, structures and compromises made during the initial stage of
industrial relations systems tend to attain a constitutional, long-lasting impact, the processes
under study may prove essential for understanding the pattern of regulation, social (inter)-
action and power relations that is likely to mark the future development of European level
industrial relations.

In such a perspective, the development of transnational trade unionism during the recent
period of European integration offers a seldom opportunity to study a “critical juncture” of
organisational evolution, or a situation of flux, where the task of deliberate (re)-construction
of old and new institutions is put on the agenda (Thelen and Steinmo 1992). This may allow
analysis of a process where organised actors are not merely captives of structures from the
past but try to recapture their role as subjects by striving to design new structures condition-
ing future agency, that is, a situation where the structure-agency relationsship might change
character (Turner 1995: 7). Such shifts in the overall balance of power can cause veto points
to emerge, disappear, or shift in their location, creating “strategic openings” that actors can
exploit to achieve their goals (Thelen and Steinmo 1992: 7):

“Because humans shape the constraints in which they interact through institutional choice and design, it is
especially compelling to look at these moments of institutional change. Conflicts over institutions lay bare
interests and power relations, and their outcomes not only reflect but magnify and reinforce the interests of
the winners, since broad policy trajectories can follow from institutional choices” (ibid.: 27).

In such transformatory processes, the interplay between ideas, leadership, interests and insti-
tutions come to the fore, as previously given standard operating procedures and institutions
tend to be questioned or reexamined in more substantial ways than in periods of institutional
stability (ibid.: 10, 14). A central concern of the study is, accordingly, to analyse the ability of
union leaderships, embedded in deep-rooted national habits and belief systems, to develop
shared concepts, ideas, and strategies of trade union institution-building at the European
level.
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2.6.3 Redrawing boundaries of community-formation, collective identity
and labour solidarity?

Following from the analytical framework sketched above, I assume that trade union
Europeanisation will essentially hinge on the unions' ability to foster identification with com-
mon European courses and develop legitimate forms of decision-making, Grounded in
empirical analysis of ETUC integration over the last decade, a central purpose is thus to illu-
minate how structural constraints, institutional dynamics and political action inteplay in the
conditioning and shaping of European trade union community.

Historically, national “institutions of representation (...) run from popular protest to struc-
ture” (Turner 1995: 3). The sequence at the European level has been different, however:
“Cross-national collaboration among labour (...), rather than movement driven, develops
through networking and further institution-building on the part of representatives of already
established organizations” (ibid.: 3).

Besides shedding light on how this particular constitutional sequence has unfolded, a cen-
tral issue of the study is how this influences the shape and content of trade unionism at the
European level. — Are such structures invented by top-down political strategies deemed to
remain hollow "formal constructs” (ibid.: 6), or can they offer bottom-up “channels within
which movements of popular protest can take shape, to grow, expand and make concrete
gains” (ibid.: 3)?  Accordingly, particular attention is paid to the evolution of decision-mak-
ing, division of responsibilities, competences and authority between national and European
trade union bodies within the ETUC. How is this pattern shaped by the changing “opportu-
nity structure” of European trade unionism, on the one hand, and the internal configuration
of actors, interests and authority, on the other?

Ebbinghaus (1995) has suggested that trade union Europeanisation will be conditioned by
the interplay between a “logic of unity”, enhanced by political pull-forces from above, and a
“logic of diversity”, restraining integration from below. The specific “target structure” of trade
unions at the European level, characterised by the limited competences of EC/EU authorities
and the reluctant and fragmented employer counterparts, has been assumed to enhance
political unionism, oriented towards supranational coalition-building and constitutional
reforms of EC/EU social policy (Goetschy 1995). It has, further, been suggested that the incen-
tives for political unionism are reinforced by the “logic of membership”, owing to the diver-
sity of ETUC affilliates. For the constituent entities of the ETUC, political lobbying for a social
Europe is presumably less consequential than the development of European-level collective
bargaining. In accordance with insights from comparative industrial relations, the latter is
likely to interfere more profoundly with national power relations and structures of industrial
relations and require greater organisational cohesion than the former.

The contradictory influences orginating from the “logic of unity” and the “logic of diver-
sity” accentuate questions about the rationale and role of the constituent entities in ETUC
integration. In the past, ETUC has been a loose coalition of independent national union coa-
litions, primarily functioning as a lobby organisation vis-a-vis EC authorities (see chapter 6).32
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A central question of the study is thus how the confluence of deepened EC/EU integration
over recent years, assumed to accentuate the decline of national union strategies, the appar-
ent strengthening of EC/EU institutions of social dialogue at Maastricht, together with ETUC
attempts at organisational reform, have influenced the perceptions and configuration of inter-
ests, actors and authority within the ETUC.

The organisational challenges of the ETUC associated with overcoming the “conundrum of
cross-national diversity” (Ebbinghaus and Visser 1994: 4), further accentuate questions about
the basis for community-formation and collective identification in transnational union organ-
isations. As originally emphasised by Weber, status groups and interest organisations control
and protect their identity, solidarity and rewards through the mechanism of “social closure”
(Ebbinghaus and Visser 1994: 10).3 The Europeanisation of trade unionism potentially
implies a radical redefinition of collective identities, an undertaking usually done only after a
crisis when all other possibilities are ruled out, according to Brunsson and Olsen (1993). A
critical question hence is whether European trade unions are capable of redrawing the boun-
daries of labour solidarity.

As referred above, in recent years it has been assumed that trade unions are increasingly
acting on the basis of rational calculus of responses to changing external circumstances, that
is, that trade unions are basically pursuing well-defined (economic) interests, in line with the
“end of ideology” thesis (Ebbinghaus 1996: 28). According to such a notion of trade union
behaviour, evolution of a transnational trade union community would be contingent on the
homogenisation of economic interests among the membership, in line with the concept of
“mechanical solidarity” (Durkheim 1893) or “Zweck-rationalitit” (Weber 1922a). If so, the
persisting disparity of economic situations and interests among ETUC members can be
expected to inhibit further integration, while the expected convergence flowing from the sin-
gle market and the EMU might enhance integration.

An alternative conception is that trade unions, despite the generally supposed decline of
ideology, can still be conceived as political and cultural communities, assembled around the
promotion and protection of common belief-systems, collective identities, and shared per-
ceptions of society.3* This notion entails a twofold implication for the study of trade union
Europeanisation: First, the idea of a social Europe built on transborder solidarity among
increasingly interdependent national unions can be assumed to represent a unifying, but also
contentious, vehicle of ETUC integration. Second, the embeddedness of labour solidarity
within national boundaries can be assumed to represent a significant obstacle to
Europeanisation, even if the latter might appear to be a rational strategic response to altered
economic and political circumstances. This leads to the question whether trade unions at the
European level are capable of re-constructing a2 new and broader notion of solidarity on a
transnational scale, either in terms of “organic solidarity” (Durkheim 1893) based on the
increasingly interdependent interests of the membership, or value-rationality (“Wert-rationali-
tit”, Weber 1922b), based on identification with a common European project.?>

Altogether, it seems plausible that the contentious role of ideology in the trade union
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movements can become extra pronounced at the European level. First, because of the inher-
ited ideological cleavages of European trade unionism, second, because of the conflicting
ideas and perceptions of European integration. As to the first dimension, Ebbinghaus' histor-
ical study of political unionism in Europe emphasises three major axes of ideological cleavage
arising from the capital— labour, church — state, and the reform— revolution divide, which he
argues have all become less salient, but still exert important influence on union organisation
in Europe (Ebbinghaus 1996: 48).36 As shown in chapter 6, all these cleavages and tendencies
have become represented in the ETUC. Historically, this has caused severe conflicts concern-
ing for example the inclusion of Christian and Communist oriented confederations and the
role of ETUC as a vehicle for promoting social integration in Europe versus more militant
conceptions of the ETUC as a vehicle for class opposition in Europe (Gobin 1996). As to the
second dimension, throughout its history ETUC has been ridden by conflicting ideas and per-
ceptions of European integration, associated with the distinction between "Euro-idealists”
and “Euro-pragmatists”, corresponding less to national background than to different political
orientations and relations to European policies (ibid.). In addition, the history of interna-
tional labour co-operation has persistently been marked by great discrepancies between ideas
and practice: “there is hardly an element of the socialist creed where ideal and reality are so
distant from each other” (Borkenau 1942: 8, cited in Visser 1996: 176).

In consequence, the fostering of community, collective identity and shared ideas within the
ETUC can be expected to be a difficult task. Furthermore, these factors can be assumed to
interplay with cultural and lingual cleavages, complicating development of communication,
fraternity, and trust among trade union representatives, but also perceptions of appropriate
organisational “standard operating procedures” and legitimate styles of leadership and demo-
cratic accountability (March and Olsen 1989). On this background Hyman has suggested that
a fundamental challenge to European trade unions is whether they can overcome the confin-
ing “geometry of trade union ideology (...) cast within national political and intellectual tradi-
tions” and develop a unifying vision of transborder collective action:

“To remain significant agents of employment regulation, unions must redefine utopias at transnational level
— while at the same time winning membership comprehension and enthusiasm for such ambitions. The ideal
of a social Europe — rescued from current evasive obfuscations and given concrete, intelligible meaning —
could be a starting point”.(Hyman 1996a: 87).

Whether such a project can gain credibility as a unifying force hinges on several uncertain fac-
tors. According to Olsen (1995a: 11), trajectories of institutional transformation depend on
the type of change. Change in opposition to an institution's identity, integrity and dynamics is
likely to be episodic and problematic. Institutions will defend their identity and integrity with
the resources available. Radical and rapid transformations are (therefore) likely only under
special conditions, for instance: (1) Reform attempts, where considerable political energy and
resources are mobilised over long periods of time; (2) collisions between major institutional-
ised rule sets, identities, interpretations and accounts of the world; (3) deep performance cri-
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sis according to the institution's own criteria of success; (4) comprehensive external shocks
which in dramatic ways change the contitions under which the institutions has functioned;
(5) shared expectations that either a performance crisis or an external shock is inevitable in
the near future.

The new pace of European integration, in conjunction with profound domestic changes,
apparently comprises many of the criteria outlined above. Since national unions are affected
very differently by these factors, however, it is open to question whether this is sufficient to
prompt radical changes. While some unions face domestic situations in which national means
appear exhausted, others still benefit from quite well-functioning national systems of indus-
trial relations. Furthermore, the discrepancy of experiences between leaderships, who take
part in union policies at the European level, and national rank-and-file members, who tend to
question the content and value of European developments, is likely to raise problems of legit-
imacy and cause resistance to change. Two-level games may enhance the authority of national
union leaderships, but can also erode their credibility, casting doubts about their commit-
ments to European courses. The obstacles to swift changes and common action can therefore
be expected to be considerable.

35



EMPIRICAL SOURCES AND METHODOLOGY

3 Empirical sources and methodology

3.1 Background

This study is based on a wide range of empirical sources. The primary empirical material has
been collected through personal observation and participation in trade union debates on
European integration at national level (in Norway and in Nordic union contexts) and at
European level (in the ETUC) since the late 1980s. This has been complemented by written
documentation and interviews with representatives of the central organisations and institu-
tions involved in ETUC and European social dialogue in recent years. The study thus con-
forms with what is often denoted as qualitative social research, based on participant obser-
vation (Lofland and Lofland 1984: 3, 12).

Besides the empirical fieldwork in the ETUC 1992-93, the study builds on experience and
information gathered through several projects on various aspects of European integration
and trade unionism in which I have been involved at FAFO. Some of these have had a schol-
arly purpose, whereas others have aimed at providing and disseminating information about
the implications of European integration for national trade unions.*” Since taking the initia-
tive to start a research programme in this field at FAFO in 1988, financed by the Norwegian
Confederation of Trade Unions (LO), I have had the opportunity to follow closely the process
of trade union Europeanisation at the national level, and later also at the European level. In
1991, I was responsible for FAFO’s production of discussion material on trade unions and
European integration on request of the Norwegian LO, through which we got the chance to
learn and discuss the interpretations, concerns and views of national unions with representa-
tives of the different LO unions. Since the traumatic struggle over Norwegian EC membership
in 1972, which caused bitter divisions within the Norwegian trade unions and labour move-
ment, European integration had been 2 ‘non-issue’. Yet, eventually the Norwegian LO (like
the union confederations of the other Nordic countries outside the EC) decided to support
participation in the single market through the EEA agreement, while EC membership was still
considered a non-issue. After Norway's Labour government followed Sweden and applied for
EC membership in autumn 1992, the trade unions were anew confronted with the contested
issue of EC/EU membership, to be decided in a referendum autumn 1994. FAFO was then
commissioned by the LO Secretariat (composed of the leaderships of LO and its affiliated
unions) to produce a study of the implications for Norwegian trade unions, to serve as basis
for their discussion and decision over whether to support EU membership, As editor of the
report, which was presented and discussed at a great number of meetings at the local and
central level of LO unions, I got the chance to follow this historical debate of LO unions from
the inside. At the 1994 Congress, LO decided — with a margin of three votes — to go against
EU membership.*®

Involvement in these processes provided me invaluable experience of how the European
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Union tends to be perceived by local unionists in a country at the outskirts of Europe; it also
taught me how touchy, complicated and controversial the issue of European integration can
be for many national trade unions (see Dplvik 1995). Besides pointing up the social and cul-
tral distance between union grassroots and Brussels, the processes gave me insight into the
problems which union confederations face in trying to bridge the gap between the member-
ship and leadership, between unions of different sectors and industries, and between domes-
tic concerns and European trade union debates.

In contrast to this national, bottom-up perspective, I have also had the opportunity to view
the process of trade union Europeanisation from the top European level of the ETUC. The
first time was at an ETUC Executive Meeting 1-2 December 1988, where the main issue on
the agenda was the Community Charter of Social Rights. The engaged ETUC debate over
transnational union policy and a social Europe, at the time virtually unknown in Norway, trig-
gered my interest. Since then, I gradually became acquainted with the work of the ETUC, not
least through the activities of the European Trade Union Institute (ETUI), where [ occasion-
ally represented FAFO in meetings and conferences. With support from the Norwegian LO
and a grant from the Research Council of Norway, I attended the ETUC Congress in 1991 and
was permitted to stay as a guest researcher at the ETUI in Brussels in 1992-93. This provided
me, as an outsider, with unique opportunities to follow the process of ETUC integration ring-
side during the crucial post-Maastricht period and develop contacts in European trade unions
and institutions that have made it possible for me to keep track of ETUC and social dialogue
developments also after returning to Norway in June 1993.

Admittedly, due to other duties and projects, the finalisation of this thesis has been substan-
tially delayed — a fact that occasionally has caused frustration and concern about being out-
dated by the changing course of events. With the privilege of hindsight, however, I would say
that the delay has proven an advantage, allowing me to view the development of ETUC and
European social dialogue over a longer time-span, covering the entire 1991-95 Congress
period of the ETUC and Community social policy integration from the ICG at Maastricht to
the one in Amsterdam. This has enabled me to contrast the ambitions and strategies outlined
in the early 1990s with the practical implementation and results in subsequent years.
Through retrospective interviews with key informants, I could confront them with earlier
expectations and analysis, and get their assessment of ETUC development since our initial
contacts. As a latecomer, I have thus had the advantage of checking the assumed implications
of immediate events and institution-building against what actually happened in practice. This
has since 1994 been facilitated by my participation in the editorial committee of Transfer, the
European Review of Labour and Research, published by the ETUI, through which I have been
able to exchange views with researchers from other countries, participate in conferences of
the European trade unions and gather information about recent developments.

In the subsequent sections, I describe in some more detail the research process, the empir-
ical focus and sources, and the methods used to gather information.
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3.2 Empirical approach - emphasis, angles and limitations

My original intention was to carry out a comprehensive, comparative analysis of the relation-
ship between European integration and transformations of national industrial relations sys-
tems, which would require “a multilevel analysis of the linkages, interaction and tensions
between organisational responses at sectoral, national and European level”.3® Following this
approach, I conducted interviews and gathered material on developments in selected case
countries (Belgium, Germany, Great Britain and Norway) and European industry committees
(primarily EPSC in the public sector; EURO-FIET in the private service sectors; EMF in the
metal industries and EFCGU in the chemical industries), in addition to the confederal
European associations of unions and employers. As the work proceeded, I came to concen-
trate on the European level of trade unionism, more specifically on the ETUC and the devel-
opment of industrial relations at confederal level, though maintaining the objective of illumi-
nating how ETUC development was influenced by the interplay between European and
national actors, and between confederal and sectoral actors. That is, I wanted to view
European integration of trade unions from a multitude of angles and levels.

In studying ETUC development, my empirical focus has been marked by the initial choice
of case countries and sectors. I have tried to compensate for this bias by conducting supple-
mentary interviews with union representatives of a number of other countries as well, but the
study still reflects my Nordic frame of reference and my better knowledge of actors from the
richer Northern unions, than from the Southern unions. The Nordic outlook has further been
compounded by language, familiarity, and the access I have had to the processes within
Nordic unions, not least because they generously included me in their informal pre-meetings
and socialising in ETUC contexts. On the other hand, through my ETUC fieldwork, I gradually
gained access to networks of other nationalities as well, especially among the German, British
and Belgian representatives, who all were inclusive and keen to share their views and acquire
information about the outlooks of other national unions. The fact that I was one of the few
who had the opportunity and time to walk around and exchange views with unionists across
the national and cultural divisions in the ETUC, gradually became valuable as a method of get-
ting information and contacts, like a snowball mechanism. As people got used to my pres-
ence, their interest in hearing my impressions and preliminary thoughts about the way things
worked grew, in turn providing me with additional and alternative information and interpre-
tations, %

Situated at the common location of the ETUI and the ETUC, the empirical scope of my
study might, despite my Nordic leanings, be suspected of being skewed towards the Brussels-
based world-views of the ETUC Secretariat. How much this situation has influenced my study
is indeed difficult for me to judge, but, paradoxically, my position at the European centre dur-
ing the 1992-93 fieldwork actually resulted in closer contacts with national actors than with
the ETUC Secretariat. This had several reasons: First, being located at the Brussels centre
seems to facilitate contact with visiting national delegations and enhance access to national
interview respondents (presumably because one is assumed to have knowledge of potential
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value to them). Second, the ETUC contexts to which I gained access, like the meetings of the
Executive Committee and the various Standing Committees, are dominated by representa-
tives of national confederations. Third, one of the best opportunities to get known to actors
of national union leaderships is actually when they are away from their overloaded daily
work-schedule and have some spare time to spend in the restaurants of Brussels. In fact, I got
to know many leading Norwegian unionists better in Brussels than back home, presumably
also because status asymmetries seem less pronounced when national leaders are on their
own abroad, free of domestic power hierarchies and public attention, and receptive to people
who are familiar with the context. Further, owing to the growing presence of national union
offices, alongside the representations of all kind of other national agencies, social life and
flows of information and contacts in Brussels tend to be patterned along national boundaries.

In contrast to the national networks, the Brussels-based staff of the ETUC Secretariat to a
greater extent feel the need to protect themselves and their families against the constant pres-
sure of information- and contact-seeking visitors, and seem naturally less attracted by the
prospect of late downtown conversations. Besides having to maintain contact with their
domestic constituencies, key actors of the ETUC Secretariat are reportedly also more inte-
grated in the less open circuits of the political Brussels scene and hence are less available for
visiting students and scholars.

In consequence, also reflecting my initial hesitation, my fieldwork in Brussels was more
influenced by contact with national union representatives than with the actors of the ETUC
Secretariat.#! After I returned to Norway in 1993, however, contact with people of the
Secretariat became more important for my attempts at keeping track of events, reflecting also
the more limited opportunities I had to maintain contacts with different national representa-
tives.

This may, perhaps, indicate a growing risk of my simply peddling official views from the top
European level, a risk which I feel affects much research on European integration —based on
swift fly-in, fly-out interviews, without in-depth fieldwork on European arenas. With respect
to understanding the interplay between national union actors in European contexts and dis-
covering the more subtle mechanisms of organisational integration in European trade
unions, I consider the opportunity I got to live with and observe the European trade union
“tribe” over time, was invaluable for my interpretation of recent ETUC developments. Short-
term studies, based on structured interviews with European representatives, and national
representatives in domestic contexts, are, I feel, less suited for progressing beyond observa-
tion of the formal structures and official views, to the stage where one can gain insight into
the informal processes, tacit premises, and the less spectacular indices of organisational
development. This, I think, is a central factor why many studies of European level trade
unionism either tend to reproduce overly optimistic official interpretations, or to reiterate the
structural obstacles and weaknesses of European unionism reported by previous studies,
often making it hard to comprehend how the changes have actually evolved in the ETUC since
its inception in 1973. In order to grasp the incremental changes taking place between the
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more visible events (or non-events) of treaty amendments, changes in formal organisational
structures, and alike, I consider that my participant observation in the internal proceedings of
European union organisations has been indispensable for distinguishing between the exter-
nal legitimising accounts (what the actors say to outsiders and domestic constituencies) and
the actual processes of conflict and compromise (what the actors do in European contexts).
To be able to understand the inner life of such organisations, it is necessary to win confidence
and trust among the actors, so that they dare to share with you what they themselves often
distinguish as “the real story”, as opposed to the “official version” they frequently recite.
Herein, of course, also lies the danger of “going native” and uncritically swallowing the legit-
imising accounts of specific actors — a danger which, in my view, only can be checked by
approaching the issue from a wide range of angles and through interviews with a great num-
ber of differently situated actors over a longer time-span (see e.g. Kalleberg 1994: 45, Lofland
and Lofland 1984: 34). I return to this question after having described in greater detail the
sources of information and the techniques of data collection on which the present study rests.

3.2 Data sources and methods of datc; collection

This study of the development of ETUC and European social dialogue is based on three inter-
linked main methods and sources of empirical evidence: (1)Written material and documents
of the concerned organisations, in the union case largely internal in character; (2) Personal
observation and participation in trade union meetings and proceedings; (3) Qualitative inter-
views with representatives of the relevant organisations and European institutions, comple-
mented by discussions with experts on EC and national industrial relation developments.

Written documents

The organisational culture of the ETUC seems more marked by written communication and
documentation than is the case in national unions. Preparatory documents, proposals of deci-
sions, and quite detailed minutes of meetings, are dispersed in a number of languages to all affil-
iates. Moreover, the member organisations — as in the strategy debate on European collective
bargaining in 1992/93 and in the preparations of the 1995 Congress resolutions — often submit
written comments and amendments, which would indicate that the development of the ETUC
can be traced in the archives (see e.g. Gobin 1996). Normally, however, such documents only
partially reflect the decisive processes of negotiations that lay behind the outcome. Even though
I refer extensively to written sources — to document views and standpoints properly — these
would have been of limited use if T had not been able to assess their significance and meaning in
view of personal observation and interviews. In this sense, the importance of written sources
may be overestimated when reading the presentation of the study. Instead of referring loosely
to views and impressions gained through informal conversations or personal observation, I
have often chosen to cite written, verifiable sources that represent the views of the actors, and
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supplement these by interpretations derived from other sources.

During my fieldwork, 1 gained access to much ETUC documentation via the ETUI and at
meetings I attended. Further, the personnel at the ETUC archive, individuals in the ETUC
Secretariat, and the staff at the ETUI library, were very helpful in providing documents which
might be of relevance for my study. Similarly, the interview respondents in the different
national and sectoral union organisations, as well as in the Commission DG V, were usually
very generous in sharing documents, taking copies and sending materials of interest. In the
early and late phase of the study, when I was working in Norway, the main provider of written
material was the Norwegian LO, through its international department and its Brussels office.

Participant observation in European trade union proceedings
After having visited the ETUC Congress in 1991, a [6-month stay as guest researcher at the
ETUI in 1992/93 enabled me to observe the debates of the ETUC concerning European collec-
tive bargaining and implementation of the Maastricht Social Protocol from within. Being
present at the meetings of the ETUC Executive Committee; a wide range of meetings of the
ETUC standing committees for social policies, collective bargaining and economic policy, and
several working groups and conferences preparing ETUC policies, I got privileged access to
internal debates and concerns of the ETUC and many of its member organisations. As indi-
cated in chapter 1, my focus was the strategy debate on European collective bargaining and
social dialogue (see chapters 9—11). Particularly valuable for my research was the possibility
to take part in a working group set up in spring 1992 to prepare the ETUC Conference on
“The European Dimension of Collective Bargaining after Maastricht”, convened in
Luxembourg 1-2 June 1992. In this working group, organised by ETU, researchers and rep-
resentatives of ETUC affiliates met twice in the course of two days, to identify and clarify the
factual situation, legal frameworks and the strategic challenges of the ETUC with respect to
developing a European level of industrial relations. In this group, I got to know the concerns
and actors of national union confederations who were working with the issue of European
negotiations, alongside representatives of the European industry committees and ETUC
actors who had taken part in the negotiations of the 31 October agreement 19914 This pro-
cess was followed by the above-mentioned Luxembourg conference, in which some 250 rep-
resentatives of national unions involved in collective bargaining participated. This conference
served as basis for a protracted process of strategy formation in the ETUC®

Second, my stay at ETUI also provided opportunities to take part in seminars and meetings
of the ETUC industry committees, including conferences on European collective bargaining
(and works councils) held by the European Metalworkers’ Federation (EMF) and the
European Public Sector Committee (EPSC) (see section 10.3). Through an ETUI project on
European industry committees and social dialogue at sectoral and company level, in which I
assisted Bo R. Christensen, I also benefited from being able to conduct joint interviews with
representatives of the European industry committees (see ETUI 1993).

Third, as part of the Nordic group of trade union-related people in Brussels, I had the
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opportunity to follow the preparatory meetings and discussions of the Council of Nordic
Trade Unions (NFS), associated with ETUC meetings. I was also invited to contribute to some
conferences of NFS on European integration and industrial relations* and to meet and dis-
cuss with a considerable number of visiting delegations of Nordic unions in Brussels, who
provided useful information about their concerns. After returning to Norway in June 1993, 1
had have fewer opportunities to follow the evolution of the ETUC so directly. The empirical
evidence from that period is thus mainly based on interviews (see below), although I fol-
lowed the ETUC Congress in 1995 and participated as external speaker in the ETUC confer-
ence on the 1996 IGC and trade union demands in Madrid November 1995. Combined with
participation in some ETUI/ETUC conferences, this has enabled me to keep in touch also with
some of the national trade unionists I got to know during the fieldwork.

Finally, as mentioned above, the ongoing relationship with the Norwegian confederation of
trade unions (LO) and its contested process of Europeanisation has represented an indis-
pensable “reality-check” on the information and impressions gained from other channels. I
have refrained from making the particular Norwegian case an explicit topic of my study, but it
goes without saying that my attachment to the Norwegian trade unions has represented an
important precondition for the empirical work, both opening doors and prompting union
representatives of other nationalities to forward alternative views. Moreover, through the
Norwegian LO representative in Brussels, Knut Arne Sanden, I have been furnished with con-
tinuous information, interpretations and relevant documents concerning ETUC develop-
ment.

In most of the formal meetings referred above, my role was that of a passive observer, tak-
ing personal notes on which central parts of the study rest. On some occasions, however, my
presence as “expert” implied a more active participation, allowing me to raise questions and
test interpretations that the practitioners could respond to. This role was in particular facili-
tated in the ETUI working groups, in which both external experts and unionists were
requested to forward and exchange views. Such occasions thus almost equalled the function
of a “focus group”, in which the researcher could shift between passive listening and more
active intervention to trigger discussion or information on issues of specific interest. With
hindsight, I perceive this kind of organised, collective exchange of views as one of the most
fruitful processes of my empirical work. It was, moreover, indispensable for the organisation
and conduct of interviews, serving both as a way of identifying ambiguities and generating
questions, and a way of making myself known to the actors, easing access and motivating
respondents to share information. As I gradually complemented the passive “outsider” role
with that of 2 more active “insider” contributor to conversations and discussions, I could see
that the actors became more inclined to share essential information.

As already suggested, a central element of my learning process — though not a deliberate
part of the data collection — was participation in the social life surrounding ETUC meetings.
There, one could be involved in unofficial policy discussions, exchange of informal informa-
tion, raise questions, or test impressions which the practitioners could choose to respond to,
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or just joke off, serving more or less as a “Devil’s advocate”. A central part of my empirical
study has thus been based on learning by hanging around and chatting with people. This
approach also enabled me to understand more of the narratives, symbolic codes, and the tacit
knowledge about internal procedures and power relations in the ETUC. This gradually made
it easier to decode the meaning of different kinds of symbolic or indirect expressions of disa-
greement in ETUC debates. For example, when a Nordic representative took the floor in the
ETUC Executive Committee and suggested that a resolution was too “ideological”, it usually
meant that it was too federalist and hence unacceptable for Nordic unions. Similarly, when a
Latin representative took the floor and warned against “resurgence of protectionist or nation-
alist tendencies”, it often implied a critique of the reluctance of Nordic unions to support fur-
ther supranational integration.

In consequence, my dual role as “insider/outsider” in ETUC circles was to prove a great
help in the interview process. This implied, on the one hand, that I was considered as a
union-related fellow who could be trusted, and with whom it might be useful to share infor-
mation. On the other hand, as a visiting researcher, I was not seen as a union actor, implying
thatthe respondents seemed less inclined to behave strategically. As will be elaborated below,
it rather seemed that my interest in hearing people’s views and considerations represented an
appreciated opportunity to present their work and concerns. They could reflect about things,
formulate and try out views, share experiences and frustrations, and get attention and
response in a context where very little was at stake.

Qualitative interviews

To complement and clarify the picture of the role of the various national and sectoral organi-
sations role as this emerged from the documents and proceedings of ETUC integration, I con-
ducted qualitative, semistructured interviews with representatives of the following organisa-
tions and institutions (a complete list of interview respondents is provided in appendix 1):

Trade unions:

* the ETUC Secretariat;

* ETUC-affiliated national confederations from Germany, Belgium, Great Britain and Norway,
supplemented by interviews with representatives of confederations from the Netherlands,
Italy, France, Austria and Nordic countries;

* European industry committees, with emphasis on the metal industries (EMF), private ser-
vice sectors (EURO-FIET), the chemical industries (EFCGU) and the public sector (EPSC);

* corresponding (industry) unions from Germany, Belgium, Great Britain and Norway;

* CESI

Emplovers’ associations:
* UNICE
* CEEP
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* the national employers’ associations from Germany, Belgium, Great Britain, Norway,
Sweden, Denmark and Ireland.

European institutions:
* DG V of the European Commission (tesponsible for industrial relations and social policies);

* the Economic and Social Committee (ECOSOC).

In the course of my fieldwork in Brussels, I occasionally also exchanged views with represen-
tatives of the Commission DG X, the European Parliament and national government delega-
tions, besides regular contact with those in charge of labour issues at the delegation of the
Norwegian government in Brussels. My stay at ETUI and participation in the IREC research
network® organised by the Industrial Relations Research Unit at Warwick University, further
opened the doors to exchange of material and views with researchers engaged in the study of
industrial relations at the European and national levels.

Altogether, I have conducted what could be termed regular interviews with approximately
140 respondents from the European trade union movement; 14 respondents from European
employers associations; 7 respondents from the European Commission, and approximately
40 national experts. With central informants I have conducted numerous follow-up inter-
views, while much complementary information has been obtained through informal conver-
sations, short telephone calls, etc. The ‘regular’ interviews have therefore served partly as a
formal check and confirmation of information obtained through observation of ETUC pro-
ceedings, partly as an elaboration of such information.

Most of the people interviewed have been positioned fairly high in the organisational hier-
archies. In the ETUC Secretariat, I have conducted a number of interviews with the general
secretary, Emilio Gabaglio, and most of his political secretaries. In the national union confed-
erations, respondents have usually either been international secretaries (alternatively central
personnel on the staff of the international secretary) at headquarters level (that is, the actors
responsible for contacts with the ETUC and for preparation of European issues); actors
responsible for national collective bargaining who have gradually become engaged in
European social dialogue issues (typically, key sources in DGB and Swedish LO have con-
formed to this description); or persons responsible for the offices of national confederations
in Brussels (as in the French FO). The common denominator has been that the respondents
have been participating in ETUC activities related to social dialogue and have been situated in
the policy-shaping centre of the national organisations as political appointees or functionar-
ies. The views of the leaders of national confederations, I have mainly got to know in informal
social settings, except in the case of the Nordic unions, where leaders participated actively in
the debate at the NFS pre-meetings. In the European industry committees, with their tiny
offices in Brussels, I have mainly interviewed the general secretaries and sometimes their dep-
uties/assistants. To the extent that I have interviewed representatives of individual national
unions (in Belgium, Germany, the UK and Norway), respondents have usually been staff with
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responsibility for European issues.

On the employer side, my main sources at European level have been the successive direc-
tors of social affairs in UNICE (Bernard Arnold, Renate Hornung-Draus and Nils Trampe),
while my one contact with CEEP was with its general secretary Werner Ellerkmann. The most
important informants at the employer side, however, were the Brussels representatives of the
Danish DA (Nils Trampe) and the Norwegian NHO (Knut H. Sgrlie), together with the direc-
tor of the Belgian employer federation, FEB (Wilfried Beirnaert), with whom I conducted a
number of interviews. These were supplemented by single interviews with a representative of
the CBI involved in social dialogue and the persons in charge of the Brussels representations
of the German, Irish and Swedish employers’ associations.

In the Commission DG V, I have benefited from long-standing contact and numerous inter-
views with key personnel involved in the social dialogue (Dirk Buda and Jackie Morin), sup-
plemented with interviews with the “old hand” of European social dialogue, director Jean
Degimbe and his successor Carlos Savoini.

Nonetheless, this empirical analysis of European social dialogue developments basically
expresses a trade union perspective. Insofar as the ETUC is concerned, the main empirical
evidence of my study relies, as indicated, on information provided by actors within the lead-
ership circles of trade unions in Europe — which in turn implies that information about the
responses and views of rank-and-file unionists stems mainly from secondary materials and the
accounts of their national leadership representatives. In this sense, my study provides an
account of how the process of trade union Europeanisation is perceived and interpreted by
European trade union elites. This might expose it to criticism for lacking representation of
the views of trade union grassroots. However desirable, such a study would have gone far
beyond the capacity of this particular project.

In the beginning, I usually approached the interview situation with well-prepared, fairly
structured interview guides with open questions, normally conveyed to the respondent in
advance. I soon realised, however, that the respondents, after having glanced at my questions
or introductory letter, preferred to approach the issues from a different angle, in accordance
with their personal position, background and way of reasoning. Quite often they stressed that
they had only limited time, which increased my concern about not being able to get to the key
issues or covering the whole scope of questions I wanted to know about. The interview guide
thus mainly came to serve as a checklist, while the respondents provided me with accounts
that went across, in and out, and beyond the logic of a structured interview — further fuelling
my worries about running out of time. In fact, however, it often proved that time was no real
constraint, but rather a safety option on the part of the respondent. I also realised that most
respondents had developed subtle ways of testing whether I was a qualified and informed
speaking-partner, worth spending time and sharing real information with, or whether the offi-
cial minimum procedure should apply. Accordingly, if my interviews were to survive this fil-
ter, I could not play the formalised, passive role of a neutral interviewer, avoiding any kind of
control effects. To be recognised as a credible listener, | had to prove my knowledge and
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adopt an approach that struck a balance between allowing the respondent to follow his/her
own way of reasoning, and intervening with counter-questions and alternative interpretations
that could trigger the interest of the respondent in making me understand how things really
were. In addition came the need to guide the conversation in direction of my core issues of
interest. All in all, then, these interviews required a great deal of improvisation and flexibil-
ity 46

As I found out, trade unionists at this level are experienced communicators who prefer to
organise their information around specific events, stories and anecdotes — usually without
losing sight of the overall purpose of the conversation. Even though I sometimes wondered
whether we would ever come back to the indicated central questions — and some issues were
only briefly touched on during the conversation — afterwards, when reading my notes, I was
often amazed at how the respondents had managed to arrive at their main conclusions in an
inductive and indirect way, frequently underpinned by hints and irony which made clear the
underlying message concerning controversial issues. This, of course, implied a danger of
being seduced by the respondents’ often charismatic and inclusive form of communicating,
Aware of my tendency to empathise with the respondents, I would, at certain points in the
conversation, consciously intervene by confronting the respondent with a contradictory
interpretation (the “Devil’s advocate” function). This approach appeared well suited to the
structure of thinking and speaking among trade unionists (accustomed as they were to the
logic of conflictual negotiations and debate), ofien inspiring the respondents to engage in
what they labelled as useful and refreshing “philosophical” discussions about their daily
duties.

In order to create an informal atmosphere, I never used a tape recorder, but relied on my
personal notes. Sometimes the respondents made clear they did not wish to be quoted on
specific statements, normally concerning the conduct of identifiable actors, but in the end
they often stated that I could use whatever they had said. In practice, I have chosen not to
anonymise sources, except with respect to views or information that might be regarded harm-
ful to other actors or the sources.”” In general, I was struck by the frankness and openness of
the respondents, who obviously appreciated the opportunity to engage in a self-reflective
sharing of views and interpretations of the often frustrating activity and situation in which
they were struggling.

As emphasised earlier, it evidently was a great advantage that I, owing to my attachment to
the Norwegian trade unions and location at the ETUI, was considered part of the trade union
“family”. Since I had followed many of the meetings and debates the respondents were refer-
ring to, my insider status often prompted respondents to ask me about my personal interpre-
tation, and about alternative views I had encountered.*® Some respondents occasionally sug-
gested it would be useful if I shared the information I got with my Nordic associates, indicat-
ing that they saw me as a potential conveyor of strategic knowledge. A few respondents appar-
ently expected that they would achieve something in return, for example in terms of informa-
tion, a crucial cultural capital in European contexts; or in terms of references to the informa-
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tion and experiences I had obtained from them in other social contexts, potentially bolstering
their social reputation or prestige. Basically, however, my experience was that the respon-
dents were guided by generosity, a sincere desire to be helpful, and pleasure at having the
opportunity to meet someone who had time, interest and capability to listen to their story in
an informed way. It appeared to me that trade unionists at this level are living under persis-
tently high pressure — in terms of workload, public attention and the complexity of tasks they
are responsible for — with very few occasions where they can reflect and speak about their
duties and problems, free from their official responsibilities and obligations. As trade unions
are organised authority structures, I assume that my role as a harmless researcher, outside the
power game of trade union politics, enbanced a relaxed feeling in the respondents. At times I
got the impression that the interviews served a kind of therapeutic function, through which
the actors were induced to reflect about the purpose and meaning of their striving, as well as
their concerns and frustrations, without worrying too much about the tactical opportuneness
of what they said. Especially in the field of European integration, an issue which is often
highly sensitive at home and in which they have to respond on short notice in ETUC decision-
making contexts, this opportunity seemed welcome. Thus, my role was very much to serve as
an informed and critical listener.

Naturally, I was also given some self-legitimising accounts, but in general I was struck by
the respondents’ ability to adopt a distanced and critical perspective on ETUC developments.
This was presumably facilitated by the fact that the European dimension of trade unionism
still represented a secondary level of union activity and, I assume, also of personal union
identity. The basic identification and concerns of leading trade unionists are, apparently,
related to national issues on which their career, authority and self-definition are based, imply-
ing that the new European reality lends itself to a more distanced and analytical approach.”
In this respect, it was often striking how the history of trade unionism and industrial relations
was actively used as an analytical reference for comparing and identifying the barriers and
problems of union integration at European level. As neither the daily work at national level
nor the hectic meetings at European level allow much time for reflection and assessment of
union policies at European level, the interviews may have provided a chance to think through
and formulate, in explicit terms, the rationale and premises of policies which are usually
taken for granted or are so contested that they are not easily thematised. To me, it seemed
that national unionists who participate in European contexts-are often faced with a dual real-
ity of conflicting commitments and loyalties, accentuating personal and political dilemmas
that are difficult to raise both in European and national contexts.

In the presentation of the study, I have, with some exceptions, mainly used references to
interviews as a way of illustrating or underpinning empirical or analytical points related to
specific questions, often derived from a variety of sources. This selective use of the interviews
implies that their overt representation in the study gives an incomplete picture of the analysis
and views of the individual respondents. (Some have not been cited at all, even though their
information may have been of great value.) The essential importance of the insights provided
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by the respondents for my interpretations may therefore be underplayed here, and should
rather be judged against the overall analysis than against their explicit presence or absence in
the text. This, in turn, implies that I may have cited individual respondents in a selective way
which they find do not reflect their views in a balanced manner. If so, 1 apologise for that, but
I will defend this use of the interviews as a way of presenting (and documenting) views and
attitudes that I, in view of the totality of my sources, consider typical and representative of
their organisations.

3.4 Final reflections

A basic question is whether my empirical evidence and analysis give a representative and
trustworthy picture of the processes under study. What are the possible pitfalls of the empiri-
cal approach I have followed?

Some readers may wonder whether my account is biased because of my closeness to the
trade union actors under study. This implies, first, that my particular relation to the
Norwegian and Nordic trade unions may have led to a delimited supply of information and a
skewed perception of events. On the one hand, this could lead to an overly critical view of
developments and a disproportionate emphasis on the concerns of Nordic unions, as reluc-
tant and ambivalent participants in European integration. On the other hand, the somewhat
more positive attitude of the Nordic trade union leaderships (who have been very inclusive
and helpful in providing me with access to ETUC circles) than their domestic constituencies,
might cause an inclination to convey descriptions and interpretations more conducive to
their way of seeing things, thereby legitimising their contested support of European integra-
tion. I myself can well understand such scepticism, and have therefore made explicitly clear
that the study is influenced by a Nordic perspective — more accurately, by the outlook of the
leaderships of Nordic trade union confederations. Aware of this source of potential bias, I
have deliberately searched for information, views and interpretations from a great number of
actors from a wide variety of locations and backgrounds. My close following of the process of
trade union Europeanisation in Norway has, further, represented a powerful immunisation
against peddling overly Euro-centred perceptions. In the end, however, it must be up to the
reader to judge whether I have managed to provide a balanced view of things. If the reader
think I have not, I would still argue that insofar as my story should be overly marked by the
world-views of Nordic union leaderships, their perceptions and interpretations do represent
an important part of ETUC realities, worth acknowledging by actors and scholars with differ-
ent backgrounds.

Second, another sort of bias, possibly of a contradictory nature, might as indicated stem
from my insider position in the processes of ETUC integration, dominated by European trade
union elites. Being exposed to the political atmosphere and social life in Brussels implies a
danger of “going native”, that is, being co-opted and (unconsciously) assuming the dominant
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ideological world-view characteristic of many social contexts in Brussels (see e.g. Martin and
Ross 1998a). A prominent feature of this outlook is a tendency to identify with the European
mission and to perceive the lack of “understanding” and the reluctance of national actors as a
central reason why the European projects fails to make the desired progress. Such tendencies
can clearly be found in the networks around the ETUC in which I did my daily work. As men-
tioned above, however, the trade unionists with whom I had most contact, and the majority of
my informants, were representatives of national union leaderships, although many of these
did tend to be more positive to the idea of European trade union integration than their
national memberships. Being engaged in European issues of national trade unions naturally
implies a propensity to want this work to show results. And where results are not immediately
apparent, it is a well-known human mechanism to overestimate the progress and suppress
the retreats in order to legitimise and create meaning for one’s striving. Thus the narratives of
labour history — not unlike most history schoolbooks — are usually more marked by the victo-
ries than the defeats. Similarly, having chosen to study processes of trade union Europeani-
sation, basically conceived as a positive thing, I presume one becomes inclined to look more
for evidence that can verify change in this direction than for counter-evidence.

On the other hand, I also found that representatives of national union leaderships tended
not to be protective on behalf of the ETUC and what had been achieved at the European level.
On the contrary — perhaps reflecting their ambiguous relationship to European agencies
which potentially might deter from their national competences and status — representatives
of national union leaderships were often highly critical of the development of ETUC and
European social dialogue. As will be shown in the study, leading national unionists have often
viewed the policies of the ETUC as an inferior, second-rank kind of trade union activity, quite
different from the ‘real’ trade union struggle at national level, in which their authority is
rooted. There are thus numerous examples of how national union leaders arrogantly have
ridiculed the ETUC and its personnel, previously often regarded as second-class officials
placed in Brussels to serve their domestic masters. Reflecting a certain zealousness or rivalry
between national union leaders and their potential European contenders, these features sug-
gest that the stories about the ETUC I got from national leaders seldom were painted in rosy
colours, Moreover, the leaderships of most national unions seem extraordinarily attentive to
the views and reactions of their domestic constituencies, on whose consent their power
depends, simultaneously being one of their central bargaining cards in European negotia-
tions.

In the Brussels context of European integration, it is doubtful whether national union lead-
ers can be regarded as part of a societal (European) elite. In my view, they are more appropri-
ately conceived of as national representatives of social groups with limited ability to influence
European events, While the ETUC Secretariat can plausibly be viewed as (2 junior) part of the
elitist circles around the Commission, my impression is that national unionists in ETUC con-
texts usually act as sincere representatives of their domestic memberships, deeply concerned
about the implications of European policies for their constituencies. As will be seen in the
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study, however, this does not mean that they never overstep their mandates or consent to pol-
icies that are contested at home — but that is a phenomenon not completely unknown in
national union contexts either.

In view of the danger of a top-level bias, it is difficult to conceive why participant observa-
tion and action oriented research within potentially influential societal circles should be less
appropriate and/or legitimate than within other societal groups, as long as the researcher
remains aware of the limitations of such particular studies and conscious of the special impor-
tance of integrity when approaching the sphere of power. In fact, in order to understand the
development of modern capitalist societies, and European integration in particular, studies of
the behaviour and role of powerful societal groups would appear both indispensable and
neglected, not least in the field of industrial relations. In my view, it is very difficult, if not
impossible, to attain a proper understanding of the inner life, obstacles and dynamics of
European trade union integration without daring to risk being influenced by studying the
actors of the process close up. It is only by observing their interaction closely over time, gain-
ing insight into the perceptions, interpretations and social mechanism that are conditioning
the actual conduct of the actors — as opposed to what they say in formal interviews and writ-
ten statements — that one can hope to understand the reasons that shape their actions.

I have deliberately tried to counteract the risk of “going native” by conducting interviews
with a wide range of union actors, situated in diverse national and sectoral contexts, as well
as with actors from different systems of industrial relations and with varying views on
European integration. Furthermore, I have followed the process over a sufficient time-span to
cover a full cycle of expansion and contraction of European (social policy) integration, a fact
which has provided the opportunity to control for specific situational influences. My infor-
mants have thus represented union organisations with considerable variation along the fol-
lowing central axes of European integration of industrial relations:

* centre versus periphery;

* large versus small countries;

* EC/EU versus EFTA countries;

* centralised versus decentralised traditions of industrial relations

* unified versus more fragmented or segmented union structures;

* voluntarist systems of industrial relations versus systems more marked by statutory regula-
tion.

Still, due to limitations of language, time and energy, the study arguably suffers from an
underrepresentation of information and views from the Southern ETUC affiliates. Seeking to
compensate for this weakness, I have conducted a number of interviews with Italian and
French representatives, besides observing the conduct of Southern affiliates in ETUC meet-
ings and studying their arguments in written material.

This way of collecting and comparing information from a multitude of angles, levels and
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sources, combining personal observation, written documents and qualitative interviews —
through which I could confront received versions with alternative interpretations of other
actors — has, moreover, been complemented by interviews with many actors external to the
ETUC, notably among employers’ representatives, in the Commission, and among research-
ers outside ETUC circles. I therefore feel that I have made sincere efforts to counter the risk of
adopting a partial and biased picture of the processes under study. On the other hand, I
would also venture that an account which might be biased towards the views of the actual
participants in social change is arguably less harmful than accounts that disregard the under-
standing of the actors themselves. Still, how well I have managed to avoid “going native” in
top-level circles of Nordic unions and/or the ETUC, can only be judged on the merits of the
study itself

Finally, it should be emphasised that the core of my empirical account is very much about
the world-views of the actors and their ways of perceiving and justifying their behaviour.
Perhaps such an actor-oriented approach might not provide a complete and adequate under-
standing of the dynamics and constraints of European trade union integration. It does, how-
ever, provide insight into an important feature of this reality, without which it cannot be com-
prehended satisfactorily. And even if the strategic analyses and perceptions of union actors
can be misconceived, they may nevertheless have real consequences, since they are what actu-
ally guide and shape the conduct of important collective actors in this game. So, even if the
reader remains in doubt of whether the empirical analysis provides a representative and trust-
worthy picture of the processes under study, I am nonetheless hopeful that it can contribute
to improve his or her understanding of why the actors behave as they do. If so, my efforts here
have been worthwhile.

Secondly, I would like to emphasise that in the presentation of the empirical account, I
have sometimes included information which presumably is unnecessary detailed and exten-
sive for the analytical purpose. For me, however, the writing has been guided by a dual pur-
pose. Besides the scientific objective, it has been a concern to contribute to documentation of
the contemporary history of European trade union integration, which as yét has been under-
studied and poorly analysed. It has also been a desire to provide something in return that can
be of interest and use for the numerous individuals in the European trade unions who gener-
ously have spent time and energy on making me understand the reasons and purpose of their
strenuous efforts. If the study can be helpful in broadening the basis of knowledge, self-reflec-
tion and mutual understanding among the participants in the work of ETUC, I would there-
fore be more than content.



ENDNOTES PART I

Endnotes Part I:

1 For reasons of simplicity I have chosen to use the “Maastricht Social Agreement” (abbreviated MSA) to denote
both the Social Protocol and the appended Agreement on Social Policy (between eleven member- states) which
were appended to the Maastricht Treaty on European Union (TEU).

2 Speech at the European Metalworker’s Federation's conference on collective bargaining, Luxembourg
11-12.3.1993. Personal observation.

3 See for example Crouch (1993a), Hyman (1996a), Ebbinghaus (1996) and Marks and McAdam (1996).

4 See for example Crouch (19932) and Ferner and Hyman (1992).

5 See for example ETUC (19881), Kopke (1990), Lecher (1991), Streeck (1991), Turner (1993) and Reder and
Ulmann (1993).

6 See for example Streeck and Schmitter (1992), Greenwood et al. (1992), Traxler and Schmitter (1994), Streeck
(1993, 19954, b), Kohler-Koch (1996) and Falkner (1996a, b, ¢).

7 See also Rothig (1993,1997).

8 Despite the distinction between “Euro-optimism” and “Euro-pessimism” being an idealtypic construct, in
accordance to which most scholars would refuse 1o be categorized, 1 suggest in chapter 2 that the analyses of
for example Jacobi (1992, 1995), Goetschy (1991, 1994) and Platzer (1991a) conform with the former, while
the analysis of Streeck (see 1991, 1993, 1994, 1995 a, b) and Keller (1995 a, b, 1996) explicitly adhere to the
latter.

9 See for example Jachtenfuchs and Kohler-Koch (1995, 1996), Schmitter (1996), Wessels (1997).

10 With respect to institutionalist analysis, see for instance Jachtenfuchs and Kohler-Koch (1996), Bulmer (1994,
1997), Olsen (19954, b) and Pierson (1995). With respect to network analysis, see for example Heritier (1996),
Greenwood et al. (1992) and Scharpf (1988, 1994), while the political economy approach has been most typi-
cally represented by Streeck (1993, 1995a).

11 See for example Visser and Ebbinghaus (1992), Ebbinghaus and Visser (1994), Goetschy (1991, 1995), Strgby
Jensen et al. (1992, 1995), Jacobi (1994), Lecher and Plawzer eds. (1994), Schulten (1992, 1996), Turner
(1993, 1995) and Keller (19952, 1996, 1997).

12 See for example Keller (1995b), Buda (1995), Streeck (1993, 1994) and Ross (1994).

13 Strong forces within ETUC, for example in the German and Nordic unions, have had affinity to the “Euro-pes-
simistic” interpretation. In this view it is interesting to note that “Euro-pessimistic” scholars like Altvater, Keller
and Streeck have all had close relations with the German union movement. On the other side, influential
forces within the ETUC Secretariat and many Southern unions have had affinity to the “Euro-optimistic” inter-
pretation that has also marked the Commission approach.

14 See for example Streeck (1991, 1993, 1994, 1995a, b), Keller (1995, 1996) and Altvater and Mahnkopf (1993,
1995).

15 For example, the writing of authors like Ross (1995), Goetschy (1991, 1994) Jacobi (1994), Lecher (1990),
Platzer (1991), Guery (1992), Bercusson (1992), Stegby Jensen et al. (1992, 1995), Turner (1993, 1995) and
Pierson (1995), has provided basis for “Euro-optimistic” interpretations.

16 See for example Pierson and Leibfried (1995a, b), Martin and Ross (1995, 1998a, b)

17 Streeck's argument that “Euro-optimists” assume that “an interventionist federal welfare state” is in the making
points to an interesting source of the controversy. According to Ross (1994: 486), Streeck thereby constructs a
"Euro-optimistic” strawperson, underscoring that the divergence of views is also influenced by different per-
ceptions of what is a relevant frame of reference for evaluating developments of EC/EU social policy. While
Streeck has often referred to a federalist European welfare-state as a common frame of analytical reference
(1993: 7-8), many “Euro-optimists” tend to apply a more modest reference model. In the view of Ross, “those
who know the Community, and this includes the Delors Commission, were always aware that in the social
policy area legal, political and institutional circumstances enjoined modesty (ibid.: 489). (...) Whatever the pur-
poses and motives of major EC/EU actors after 1985, (...) European state-building in the social policy area was
never possible (ibid.: 492). It is obviously not what Streeck would like to have seen, nor what the left needs.
But it is not the story of retreat and abject failure that is recounted in the article (of Streeck 1994, my insertion)
(ibid.: 491). All of this amounts to a different story (...), one of modest, sinuous, forward movement from a
modest point of departure conditioned by large institutional and political constraints (ibid.: 491) (...) The
point of departure for any assessment of EC/EU efforts should be to evaluate this effort and not to judge
Europe on the basis of a task not undertaken” (ibid: 493). (...)

Thus, a paradoxical aspect of the analytical controversy is that the “Buro-pessimists” have tended to judge
EC/EU social policy developments against an “optimistic” concept of a federalist European welfare state (-
against which it falls very short), while the “Euro-optimists”, on the other hand, have tended to judge develop-
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ments against a “Euro-pessimistic” concept of continued limited social policy integration (against which devel-
opmeats appear more positive). Hereby the different views actually appear to be reliant on each other's as
interdependent analytical alter-egos. Nevertheless, this points to the essential question of what is an appropri-
ate frame of reference for evaluating development of EC/EU social policy - comparison with a federal European
welfare state, in line with past national models, or comparison with the quite marginal EC social policy of the
past?

18 See also Tilly et al. (1975), Tilly (1978, 1994).

19 This expectation corresponds in many respects to what authors like e.g. Kohler-Koch (1996: 197) and Traxler
and Schmitter (1994: 3) have termed “the logic of influence”, implying that the evolution of interest represen-
tation at the European level is driven and shaped by the emergent target structure of political power at the
European level (“der Einfluss der Adressaten”, Kohler-Koch 1996: 197).

20 See Greenwood et al. (1992) for a critique of the general “pluralism at EU” thesis.

21 By this, Marks and McAdam evidently mean that group response is not directly reflecting the opportunity struc-
ture.

22 That is, whether business and labour are marked by systematic differences as to (a) the generalisability of inter-
ests; (b) the associability of the groups they present; and (c) the governability or ability to unify and commit
members to common goals (ibid.: 13-15, see chapters 4.5, 6 and 7 for further discussion).

23 See also Pierson and Leibfried (19954, b).

24 For an illustration of the possible relevance of this view, see the analysis of the Maastricht social policy compro-
mise in chapter 8.

25 A related interpretation of EC/EU social policy development has been forwarded by Laura Cram (1995), sug-
gesting that “the role of the Commission of the European Union (CEU) as a purposeful actor is critical to our
understanding of the nature and timing of policy developments in EU social policy”(ibid.. 2). Arguing that “the
use made of rhetoric, soft law, and symbolic politics by the CEU has been of crucial importance in explaining
the way in which EU social policy has developed”, Cram suggests that within the narrowly defined parameters
allowed by the member-states, expansion of Community policies has been enhanced, amongst others, by the
CEU role as policy initiator and catalyst to collective action, encouraging other actors to couch their activities
in the terms defined by EU rhetorical fashions. Thus, she emphasises the importance of the learning process
which the CEU and many interest groups have undergone for explaining the EU social policy trajectory, even
though it may seem as if also the member-states have now learnt to master the game of symbolic policies, sug-
gesting such mechanisms may lose significance in the future.

26 See also Martin and Ross (1998a) for an elaboration of this approach.

27 After European integration was relaunched around the Single Market project in the mid-1980s, successive ele-
ments of this “Russian Doll” strategy were the Delors budgetary package (in 1987), tabling of the Economic
and Monetary Union (in 1988), before returning to the issue of “market correction” associated with the social
dimension and social dialogue (in 1989). “With the Social Action Programme (the Commission) opened an
extensive campaign to provide incentives (favourable Eurolevel policies, regulations and support) that might
seduce and/or constrain the social partners to Europeanize further, perhaps even to bargain on important
issues at European level” (Martin and Ross 1995: 16).

28 Sisson (1987) has nuanced this assumption by underscoring that the acceptance by employers to enter bar-
gaining relations at a specific level is influenced very much by the nature of the trade union challenge (ibid.:

. 191), implying that the establishment of collective bargaining structures represents historical compromises,
usually effected in connection with major conflicts at a relatively early stage of industrialisation (ibid.: 11).

29 Sce for example Clegg (1976), Sisson (1987: 191), Dunlop (1958), Poole (1984), Strgby Jensen et al. (1995: 6),
Due et al. (1994).

30 See also Crouch (1994), Lanzalaco (1992), Traxler and Schmitter (1994, 1995), Strgby Jensen (1995).

31 Dglvik (1992), Research Outline. Towards a Europeanisation of trade union and employer strategies?
Dilemmas of national organisations in a changing European context.

32 See also Barnouin (1986), Blaise (1992), Visser and Ebbinghaus (1992), Lanzalaco (1992), Goetschy (1995),
Turner (1993, 1995), Gobin (1996) and Martin and Ross (1995, 1998a, b).

33 Similarly, R. Hyman has pointed out that “unions have always been engaged in an effort to influence defini-
tions of identity: collectivism as against individualism; but also the principles of inclusion and exclusion which
constitute collective consciousness” (Hyman 1996a: 64)

34 See, for example, Ebbinghaus (1996), Hyman (1996a, 1994b) and Crouch (1996).

35 However, there is good reason to assume that the role of economic interests and political ideology in trade
union evolution is inextricably intertwined or dialectical.

36 R. Hyman has suggested a somewhat different but related distinction between variants of union ideology asso-
ciated with the notion of “business unionism” focusing on the market, “integrative unionism” focusing on soci-
ety,-and “oppositional unionism” focusing on class-conflict (1996a: 68).
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DNOTES PART |

From 1989 to 1991, I was, as research director at FAFQ, in charge of a research programme on “Trade unions
and Europe”, including among others projects on “Internationalisation and European integration — chal-
lenges for the trade unions”, commissioned by LO (run by Dag Olberg, Dag Stokland and myself, 1989 90);
“EC adjustment and the barmonisation of taxes and excises — consequences for the public sector” commis-
sioned by the Norwegian Research Council for Applied Social Science, NORAS (budget — lines for NGO studies
of EEA and EC/EU) and the LO unions in the municipal and state sectors, NKF and Statstjenestemannskartellet
(run by Axel West Pedersen and Espen Paus, 1990-91); “A more open European market - challenges for the
Norwegian food industry”, commissioned by NNN, the LO union in the food industries, and the Norwegian
employers’ confederation, NHO (run by Arild H. Steen and Torunn Olsen, 1990— 91); “Possibilities of trade
union and workers’ influence in the EC and the EEA", commissioned by LO and NORAS (run by myself, 1992);
and “European integration, the welfare state and the social dimension”, commissioned by NORAS (run by
Kére Hagen, 1990 92); “Norwegian standards in transformation? New models of regulation in the field of
bealth, safety and environment in Europe”, commissioned by a number of Norwegian Ministries (run by Liv
Torres, 1990— 92); “Internationalisation and Norway as a manufacturing country”, commissioned by the
Social Partners’ Joint Action Programme, Industrial development (HFB Neringsutvikling) (run by a group of
FAFO researchers co-ordinated by Dag Stokland, 1991-93); and “European integration and the implications
for women”, commissioned by the Foreign Ministry of Norway (run by Tone Flgtten and Birgit Skaldehaug,
1991- 92). Later, projects were organised on, among others, issues like “the State as employer - Norwegian
EC adjustment and the responsibilities of the state as employer™, “Social Dialogue in the public sector” com-
missioned by the Ministry of Labour and Administration (run by Torunn Olsen, 1991-94); “National partici-
Ppation in EU working life policies”, commissioned by a number of Ministries and LO unions (run by Torunn
Olsen, 1993-96); “Status of EC/EEA labour law directives and the social dimension”, commissioned by LO
and the Research Council of Norway (run by Torunn Olsen and myself, 1994); “Transborder work and social
dumping in the EEA-areq”, commissioned by LO and the Research Council of Norway (run by Anne Britt
Djuve, 1994); “Workers' co-operation in groups and transnational undertakings”, commissioned by the
Ministry of Labour and Municipalities, the Research Council of Norway, LO and a number of LO unions (run by
a research group at FAFO co-ordinated by Tori Grytly in co-operation with AHS/SEFOS, Bergen, 1995-97); and
“the Norwegian municipalities and the EEA”, commissioned by the Association of the Municipalities, XS (run
by Arild H. Steen, 1993). Although most of the publications of these projects are in Norwegian, I have tenta-
tively translated the project titles into English and a number of relevant publications from these projects are
referred in the bibliography. The chance to be involved in the initiation, organisation and discussion of a great
number of the reports flowing from these projects — including exchange of views with the practitioners of the
commissioning organisations — has indeed been a useful source of background information for the study.
The decision of the LO Congress 22 September 1994 (the same day as the European Works Council directive
was adopted) to go against Norwegian EU membership, irrespective of the decisions of the Swedes and the
Finns, had, in my view, possibly a decisive impact on the eventual outcome of the referendum (52 versus 48
percent, not very different from the results in France and Sweden, where the margins tipped the other way)
(see Dglvik 1995). The decision of LO implied that virtually all the popular organisations were against and that
the dominant forces in favour were the employers' association and the government, underpinning the impres-
sion that EU integration was an elite project. An especially contested issue of the struggle was the supposed
obligatory participation in EMU, which caused widespread concern about detrimental effects for economic
policy, employment and public finances. Today, it can be noted that Norway is one of the few countries that
overfulfill the convergence criteria and that (for the time being) Sweden actually has decided to stay out of the
EMU. Still, through the EEA agreement, the Norwegian unions are (with a few exceptions) exposed to the
single market regime and EU social policy.

“Towards a Europeanisation of Trade Union and Employer Strategies? Dilemmas of National Organisations in a
Changing European Context”, Research Outline, Jon Erik Dglvik, October 1992. Based on an actor oriented,
comparative analytical perspective, I planned to interview national representatives of unions and employers’
associations in selected countries and sectors as well as their corresponding European organisations. More
specifically, I intended, first, to compare developments of national trade unions and industrial relations in
Norway and other Nordic countries with developments in other European countries, with focus on Belgium,
Germany and Great Brittain. Second, I wanted to complement the national perspective with analysis of the
evolving European level of unionism and industrial relations, with emphasis on (a) the interplay between the
confederations ETUC, UNICE, CEEP and European institutions; (b) developments at sectoral European level;
and (c) the links and tensions between actors and processes at the confederal and sectoral level. This
approach, I assumed, should give “sufficient variation along sectoral, regional and national boundaries as well
as capital— labour divisions to analyse the interplay between actors at national and European level”.

The process thus very much conformed with the emphasis laid by Lofland and Lofland (1984: 24— 25) on the
advantage of “getting in” via “connections” that could convey “prexisting relations of trust” and an impression
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of having enough knowledge to be “competent” as a speaking partner, simultancously allowing me to act as a
“learner” .

41 A possible exception to this was the confederal secretary of the ETUC, Peter Coldrick, who was responsible for
economic policies and in charge of contacts with the (Nordic) EFTA-unions. Reflecting, in addition, the long-
lasting affinity between British and Nordic unionists within the ETUC, I benefitted from running contact with
Peter Coldrick during my stay at ETUL

42 The main issues of the discussions in the working group were reported in the working document “The
European Dimension of Collective Bargaining After Maastricht” (ETUI 1992).

43 The central role of ETUI in preparing background material for this process, implied that I got involved in a
number of workshops and seminars in which leading experts on European labour law and industrial relations
participated. Among the most valuable, from my point of view, was: (a) the meetings of the ETUI labour law
network, through which 1 learnt to know the interpretations of, among others, persons like Lord Wedderburn,
A. Lyon-Caen, P. Langlois, E. Vogel-Polsky, M. Hall, M. Weiss, N. Bruun, and B. Bercusson; (b) the meetings of
the ETUI network on “Strike and Structural Change. The Future of the Trade Unions’ Mobilisation Capacity in
Europe”, headed by W. Stiizel and K. Pumberger (see ETUI Info 37); (c) the ETUI conference on “Economic
and Monetary Union, Economic Convergence Programmes and the Economic, Social and Industrial Relations
Consequences” (24/25 September 1992), where I, among others, learnt to know K. Busch and his analysis of
EMU and collective bargaining. As a spin-off of these contacts, I was enabled to participate in a number of
research seminars on European social dialogue and social policy arranged by institutions such as the
Observartoire Social Européen, Hans Bockler Stiftung and Friedrich Ebert Stifrung, allowing me to get known
with the contemporary scholarly debate and networks.

44 Confer the NFS Conferences on ‘A Nordic Platform of Labour Law”, Copenhagen 4 — 5 May 1992, and ‘A
Nordic Platform on Posted Workers”, Liding6 10 — 11 February 1993.

45 Industrial Relations in the European Community.

46 On the need for flexibility and the role of interviewing in qualitative social research, see e.g. Lofland and
Lofland (1984: 58— 9) and Grgnmo (1994: 79 - 84)

47 The question of anonymity/openness in qualitative research has been contested, but in my context I consider,
first, that knowledge of sources is of relevance for the substantial assessment of the information presented;
and, secondly, anonymisation of sources would have been fictious in the fairly transparent settings of ETUC
and social dialogue, where most actors would have been well aware of the potential sources anyway. In the
social dialogue processes in Brussels, most of the actors are well informed about the views and positions of dif-
ferent actors. Also the ETUC has in recent years been marked by an increasingly open organisational culture.
Together with the informants’ consent to be referred to and encouragement from the ETUC to use whatever I
have found out, I consider the exposure of sources is legitimate and justified. In addition, [ would argue that
the role of individuals in shaping social events is often underestimated and that in the recent history of ETUC,
key actors have often had an important impact on the way things have proceeded, making knowledge of per-
sons somehow indispensable.

48 Such requests, of course, represents a dilemma for researchers during the process. Personally, I developed a
way to resolve the dilemma by referring in general terms to different types of views and positions I had met,
without referring to specific views of identifiable sources.

49 Taking into account the compartmentalisation of European trade union networks along lingual, cultural, secto-
ral and issue-related boundaries, it was perhaps not surprising that some actors expressed they had only a par-
tial and limited overview of European trade union developments. Accordingly, some actors suggested that I
probably artained more knowledge about the ETUC and how it functioned than they did from their particular
position.
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BACKGROUND AND CONTEXT -
EUROPEAN INTEGRATION AND THE
CHALLENGES OF TRADE UNIONS

In order to understand the development of trade unionism at the European level, a broad
view of the evolving economic and political trajectory of European integration is required. In
this part, the background and the central economic and political features of the emerging
European regime of governance are reviewed and the central challenges it poses to European
trade unions are traced.
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4 Evropean integration and the
changing political and economic
frameworks of trade unions

4.1 Introduction

The development of industrial relations and trade unionism at the European level cannot be
understood without a view of the broader dynamics and constraints of European integration.
This chapter provides an overview of central features of the evolving European regime of
political and economic governance that confronted trade unions in the early 1990s. In section
4.2, the main lines of the trajectory of European integration are sketched; in sections 4.3 — 4.4
the two central pillars of the emerging European regime of economic and political govern-
ance are described, notably the single market and the economic and monetary union; in sec-
tion 4.5 a rough overview of the pattern of institutions, decision-making and interest repre-
sentation at the European level is given. The challenges these changes posed to European
trade unions are briefly summarised in section 4.6. Since there is an abundant literature avail-
able on the general dynamics of European integration, the presentation concentrates on fea-
tures of particular relevance for the development of European trade unions.

4.2 From the Treaty of Rome to Maastricht

4.2.1 Political aims and economic means

Since its inception in the immediate post-war period, the process of European integration has
gone through phases of expansion and contraction, deepening and widening, reflecting shift-
ing external and internal dynamics of an economic and political nature. Owing to the com-
plex and contested character of European integration, conflicting interpretations of the
dynamics and destination of the process have prevailed.

Even though the fundamental aim of, first, the European Coal and Steel Community (-
founded in 1951) and then the European Economic Community (EEC, founded in 1957) was
to secure peace and political co-operation in continental Europe, the central means of achiev-
ing this goal have been from the outset of an economic character. Throughout the
Community history, the main vehicle for promoting European unification has been market
integration. This was enshrined in the aim of the Treaty of Rome (1957) to create 2 Common
Market and later in the aim of the Single European Act (1987) to create a unified single mar-
ket. To the disappointment of trade unions, social policy was from the outset given low prior-
ity, reflecting the assumption that upward harmonisation of living and working conditions
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would emanate as a result of market integration (Gold 1993).

The integration of the original six EC member countries has been accompanied by a long:
term liberalisation of trade and economic integration with the countries of the European Free
Trade Agreement (EFTA, founded 1959), culminating with the creation of the European
Economic Area (EEA) in 1993, effectively incorporating the remaining EFTA countries (except
Switzerland) within the single market. The process of European economic integration has
been accompanied by a gradual enlargement of the Community, adding to the diversity of
interests and conceptions of the evolving Community's political role.

4.2.2 Intergovernmentalism versus supranationalism

From the very beginning, the overriding purpose of Community co-operation was to promote
political and social integration, expected to flow from growing economic interdependence.
While constructed mainly as an intergovernmental confederation of sovereign states
(Staatenverbund), a central vision of the founding countries and the trade unions was to pro-
mote increased supranationality, leading possibly to the establishment of a federal Europe
(Bundesstaat).! In practice, however, the tension between intergovernmentalism and supra-
nationalism, protection of national sovereignty and deepening of political integration, has
become a lasting source of controversy in Community integration. This has been accentuated
by the gradual inclusion of former EFTA states with deep-rooted reservations against political
supranationalisation.

Against this background, it can be argued that the development of the Community has
evolved through conflict and compromise between actors and institutions with disparate
interests and perceptions of (1) economic versus political integration, (2) intergovernmental
versus supranational integration, and (3) territorial widening versus political deepening of
the Community (Dglvik et al. 1990, 1991a). Owing to the changing balance of actors, institu-
tions and powers, accentuated by shifting economic and geo-political circumstances, these
tensions have led to a convulsive pattern of development, in which phases of expanded inte-
gration repeatedly have been succeeded by phases of contraction and consolidation (Wessels
1997). The development of Community social policy has been encouraged in the expansion-
ary phases and inhibited during the phases of contraction (Gold 1993).

The legacy of intergovernmentalism and national veto-power was consolidated by the
Luxembourg compromise in 1966, promoted by president de Gaulle after a period of
Community struggle over the demarcation between national sovereignty and supranational-
ity. For a long period this implied that national interest groups, like trade unions, could
mainly concentrate on influencing national governments to block unwanted Community pol-
icies and pay little attention to the build up of joint European influence and institutions.”

Following the 1969 Hague Summit, preparing the installation of the Customs union and
planning for enlargement of the Community with several EFTA countries (UK, Denmark,
Ireland and Norway), a new expansionist phase was initiated. This was marked by the idea of
creating an Economic and Monetary Union (the so-called Werner plan) and ambitions to
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strengthen social policy associated with the first Social Action Programme (see chapter 5).
During this phase the ETUC was founded in 1973.

With the onset of economic crisis and unemployment after the first oil-shock in the early
1970s, however, the member states became preoccupied with domestic problems accompa-
nied by the return of economic protectionism. Reinforced by the entrance of the UK, the
Community slid into its “dark age” marked by intergovernmental haggling and deadlock over
agricultural policies, budget rebates, and the alike (Lodge 1989, Keohane and Hoffman 1991).
With the incoming Thatcher government, trade union aspirations to take advantage of the
social policy activism of the 1970s were thwarted, trade unions having to return to defensive
struggle within their national boundaries (Visser and Ebbinghaus 1992).

4.2.3 The Community “relaunch”
From the early 1980s, a new impetus to integration was unleashed with the plan to relaunch
the European Community by means of the old strategy of economic integration, ingrained in
the “1992-programme” for completing the single market. Faced with the challenge of eco-
nomic globalisation, fiercer competition from the US and Japan, and the crisis of the post-war
Keynesian settlements in Europe, a growing convergence of views had emerged among the
member-states that a liberalisation of the European economies and a reinvigoration of the
Community were needed to overcome the prevailing “Euro-sclerosis” (Moravesik 1991,
Sandholtz and Zysman 1989, Keohane and Hoffmann 1991). Reflecting the break-down of the
French attempt at “Keynesianism in one country” in the early 1980s — undermining the faith
in national answers to the prevailing crisis among social democratic forces — and the growing
influence of Christian-Democratic and conservatively oriented governments in a rising num-
ber of European countries, the single market project came to be the common denominator
around which the European relaunch could be organised. Despite conflicting interpretations
of the set of causal factors that enabled the formerly divided political forces of the Community
to unite around the “1992 project”, an important feature was that it allowed the new concept
of Europe to be presented as an attractive solution to European business (Sandholtz and
Zysman 1989, Streeck 1993). For trade unions, however, the concept of transborder deregu-
lation associated with the removal of national obstacles to the free flow of productive forces
represented a double-edged sword. On the one hand it contained the promise of accelerated
growth and employment generation, on the other it reinforced the threat that national means
of trade union policy would be eroded, without being compensated by increased political
powers in the social field at Community level (ETUC 1988b, Visser and Ebbinghaus 1992),
Still, as persistently advocated by the Delors Commission, the 1992 programme did
enhance a broadening of the political co-operation, a supranationalisation of political powers
and renewal of Community institutions and decision-making (Keohane and Hoffmann 1991,
Dglvik et al. 1990). The Single European Act (adopted in 1987) was associated with extension
of Community competences and the area covered by qualified majority voting — mainly
related to the single market. Although these changes predominantly amounted to so-called
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“negative integration” (Scharpf 1996a), the idea of complementing the single market with a
social dimension was promoted by the reform of treaty article 118 (a) and (b), allowing qual-
ified majority voting in the field of work environment and obliging the Community to pro-
mote social dialogue (Vogel-Polsky and Vogel 1991). The reforms of the structural funds as a
response to the entrance of new Mediterranean member-states gave further rise to expecta-
tions of stronger solidarity across former regional cleavages. Those advocating a democratisa-
tion of the Community were encouraged by the strengthening of the European Parliament,
assigned a new consultative role in the development of Community legislation (Brewster and
Teague 1989).

Thus, although the Community “relaunch” was organised around a center-piece of market-
making, it came to be seen as a significant revival of European integration, envisaged to be
accompanied by deepened political integration (Sandholtz and Zysman 1989, Keohane and
Hoffmann 1991). The new wave of “Euro-optimism”, if not “Euro-phoria”, was fuelled by the
extension of co-operation in flanking areas such as foreign policy (EPC) and monetary poli-
cies (ERM), underpinned by the general economic upswing that swept over Western Europe
in the late 1980s.

In scholarly context the Community “relaunch” implied revived attention to neo-function-
alist interpretations of European integration. Whereas most analysts saw the “1992-package”
as a prototypical example of an intergovernmental bargain where national governments
agreed to pool resources and competences in a delimited area (market-making), in order to
overcome convergent domestic problems (Moravesik 1991, 1993), the political dynamics and
institutional reforms this bargain unleashed gave new actuality to the neo-functional concept
of political spill-over (Keohane and Hoffmann 1991). Moreover, the Delors Commission,
which came to be identified as the motor of the new integration drive, applied a strategy
which seemingly relied on a neo-functionalist understanding of Community dynamics. To
mobilise support and legitimacy, the single market was represented as a starting point, envis-
aged to be complemented by a social dimension and the creation of an organised economic
space based on common regulations, social cohesion and political integration (Delors 1988).
This was swiftly followed up by the launching of the next grand leap into integration, the pro-
posal to head on with the creation of both a “Political union” and an “Economic and Monetary
Union”, tabled in 1989 for the upcoming Intergovernmental Conference on Treaty Reform.

4.2.4 1989 and the prospect of Pan-European unification

The renewed momentum of Community integration was, furthermore, accompanied by the
efforts of the EFTA countries to gain access to the unified market, eventually leading to exten-
sion of the single market to cover virtually the whole of western Europe, thus constituting the
largest integrated regional market in the world. In 1989, then, the fall of the Berlin Wall and
the subsequent German reunification introduced a new perspective — the vision of Pan-
European unification linking the former Central and Eastern European countries to the inte-
gration process. This encouraged the former EFTA countries to apply for EC membership,
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adding to the impression that radical changes were underway in Europe. As typically
expressed in a booklet from early 1990:

“Europe is in upheaval. Entrenched political walls, regimes and ideological constructions are fall-
ing apart. Geopolitical power blocs are stumbling. Social and cultural waves of change are turning
customary perceptions upside down. After a period where mass action and revolutionary transfor-
mations seemed relegated to the history books, millions of people marching in the streets have
given new meaning to concepts like freedom, equality and democracy.

While many proclaim the ultimate triumph of capitalism and some see the advent of a new
social democratic era, others propagate the definite evaporation of ideology, the amalgamation of
political systems and the apolitical triumph of reason. Western capitalists, state technocrats, politi-
cians, trade unionists and experts are ready to move against the east. A borderless external market
for organisational concepts and institutional design is opened. Where the influence of the masses
ends, the entrepreneurs can enter the arena.

While Europe during 40 years has appeared as a system of deep-frozen cleavages and con-
flicts, new frontiers of action are today being opened. These challenges call for new forms of co-
operation and solidarity, facing the labour movement with questions to which traditional con-
cepts and strategies provide no answer. Needed are not merely new and more elaborated tech-
niques of governance, but vision and strategical reorientation.

In Western Europe the room for manouevre of the nation-state is becoming narrower, owing
to internationalisation of markets and political integration. In Eastern Europe national symbols
and demands for autonomy are gaining strength. The labour movement in the West will recon-
quer control and delimit the free play of market forces by developing supra-state regulations. The
peoples of Eastern Europe search for freedom through the market by getting rid of state and
supra-state straight-jackets. In this field of tension between integration and fragmentation, con-
centration and decentralisation, politicition and marketisation, regional dimensions and conflicts
are attaining increased importance in both the East and West - centre against periphery, North
against South.

In asituation in which many have declared farwell to the trade union movement for ever, one
can trace signs of new momentum in trade union co-operation in Europe. This, paradoxically, is
associated with the emancipation of market forces both in the East and the West, reflecting that
trade unionism is an authentic child of capitalism. (...) After the international labour movement
was split by the October Revolution and the Cold War, a new labour solidarity may now be evolv-
ing. The task will be to transform the 150 year old slogan of Marx and Engels, "proletarians in all
countries unite”, into practical trade union policies suited to meet the demands of tomorrow's
working life” (Dglvik et al. 1990: 11-12).

It was in light of these historical external events and the rising expectations concerning
European integration that the Intergovernmental Conference on Treaty Reform, eventually
leading to the Maastricht TEU, took place. It was also in this context that the ETUC prepared
its 1991 Congress in Luxembourg, eventually leading to adoption of a strongly integrationist
programme and ambitions to reform the ETUC in the direction of a supranational association
(see section 6.5).
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4.2.5 Negotiating the Maastricht settlement

While market-making had been at the core of the bargains that facilitated the Community
relaunch in the mid-1980s, the negotiations over the eventual Maastricht TEU from 1989 were
accentuating fundamental questions about the political character and direction of European
integration. Inspired by the new pace of European integration stemming from the “1992”-
project, central Community and national leaders prepared for a decisive leap towards creat-
ing an “ever closer union among the European peoples” built around the concepts of an
Economic and Monetary Union (EMU) and Political Union (Cafruny and Rosenthal 1993: 2).
Although supposed to be a fairly marginal issue, the proposed strengthening of Community
social and labour market policies became an important source of controversy, highlighting
the conflicting visions of European integration prevailing among the member-states.
Moreover, as soon as the “integrative logics” of neo-functionalist character had gained
renewed actuality, the locus of the Community agenda suddenly shifted from institution-
building and political “spill-over” to high-politics and intergovernmental bargaining over the
future geo-political structure of an enlarged Europe.

Consequently, the 1991 Maastricht settlement came to represent 2 moment of truth in
Community integration, crystallising political, social and national tensions over the further
path of European developments. While some, at the time, tended to perceive the Maastricht
settlement as a decisive step towards the erection of a European federal state, others came to
see it as a potential high water-mark of unrealised aspirations of political and social integra-
tion (Hall 1994a).

Apart from the plan to develop the EMU, however, the political reforms of the Maastricht
TEU appeared to be of greater symbolic than substantial significance. The aims of developing
a European citizenship and a common foreign and security policy, attributed strong symbolic
importance, were anchored in the pillar of interstate co-operation, remaining outside the
sphere of “acquis communautaire” and the jurisdiction of the European Court of Justice. The
same concerned the contested development of common policies in the field of asylum and
police co-operation. Within the main pillar of Community policies, belonging to the “acquis
communautaire”, mainly incremental changes were pursued in policy areas such as environ-
mental issues, consumer protection, education, and regional redistribution (“cohesion”), yet
allowing for greater use of qualified majority voting in a number of issues. By and large these
changes were of modest character, merely formalising previous practice. Altogether, apatt
from the more integrationist wording, the content of the Political Union fell very short of the
expectations of those who had foreseen a radical shift from economic to political integration.
Only minor reforms were made in the institutional set-up, the mode of decision-making and
the conditions for democratic influence. Herewith also the second leap of European integra-
tion after the “relaunch” came to be built upon a core of economic integration, notably the
EMU, while the envisaged need for reforms of the institutional and political structures were
postponed to the next Intergovernmental Conference starting in 1996.
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4.2.6 A paradoxical compromise

The Maastricht compromise thus in many respects represented a paradoxical turning point of
European integration: In one sense it expressed the most ambitious programmatical inten-
tions of deepening and extending supranational political integration in the Community's his-
tory. In another sense the negotiations over the TEU highlighted the limits of supranationali-
sation, underpinned the key role of nation-states and intergovernmental bargaining, and
emphasised the intertwinment of supranational and intergovernmental dynamics in the
Community development (Nicholl 1993: 31). Although “new” supranational projects like the
EMU and Political Union were launched, they reflected tough intergovernmental bargaining
influenced by “geo-political” considerations in which a central concern was to lock in the re-
unified Germany and preserve the balance of the Franco-German axis (Eichengreen and
Frieden 1994: 14). In order to gain acceptance for German re-unification and reassure the
other states about Germany's commitment to (west) European integration, Germany had to
accept the concept of EMU, despite scepticism to giving up the Deutsch Mark. Conversely,
other states had to pay tribute to German affinity for federalisation by accepting the notion of
“Political Union', whereas important concessions had to be made to the British insistence on
protecting national sovereignty and allowing a more "optional” mode of integration (Cafruny
and Rosenthal 1993: 8). Once again, European integration stumbled forward in a contested
attempt to accommodate tensions between unanticipated external events and conflicting
internal pressures.

The TEU did yet contain principally important innovations of Community integration. First,
an attempt at clarifying the demarcations between Community authority and national sove-
reignty was made, by emphasising in the treaty (article 3B) the so-called “subsidiarity princi-
ple”. Rather than a step towards increased supranationalisation, this implied potentially sig-
nificant restrictions on development of Community powers: “In areas which do not fall within
its exclusive competence, the Community shall take action (...) only if and in so far as the
objective of the proposed action cannot be sufficiently achieved by the Member-states” (arti-
cle 3B). Second, the explicit allowance of exemptions, signified by the reservations of
Denmark and the UK to join the EMU, the British “opt-out” of the new social policy agree-
ment, and the voluntary Schengen-arrangement outside Community frameworks, implied
acceptance of a more differentiated, multi-speed mode of integration. Altogether, these fac-
tors allowed the UK prime minister John Major to declare “game, set and match for Britain”.

Another paradoxical element was that Maastricht became the hithertoo most prominent
example of popular mobilisation around Community issues; however in the direction oppo-
site to that intended by its architects. While the European trade unions and many analysts had
been concerned with the elite character of the “1992-project”, they had foreseen the entrance
of broader democratic and social forces in shaping the next phase of Community integration
(Sandholtz and Zysman 1989: 122). The Maastricht process in many respects, however,
became the symbol of even more elitistic politics based on shaky national and social founda-
tions (Cafruny and Rosenthal 1993: 5). Quite contrary to the expected spill-over towards

64



JON ERIK DWLVIK

political integration, the Maastricht compromise fuelled a polarization of views across
Europe. While the leading actors praised the remarkable victory of European unification, an
upsurge of popular protest and opposition was spreading within social and politicial move-
ments in many of the member-states. The process of ratification hence turned into strong
manifestations of the persistent strength of national sentiment and identity (Luthardt 1993:
67). Widespread concern about the Community's “democratic deficit”, political legitimacy
and fears about losses of national sovereignty almost stalled the subsequent ratification pro-
cess in several countries. In Denmark the treaty was first rejected in a referendum (June
1992), but then accepted a year later, owing to the exemptions allowed the Danes at the
Edinburgh Summit (December 1992). In France the people were divided in the middle, and
the ratification was almost bogged down in the referendum (September 1992), whereas in
Britain the ratification process met with great resistance and in Germany constitutional obsta-
cles (Laffan 1993: 50).

Reflecting the inbuilt contradictions of the Maastricht compromise, the integrationist ethos
of the treaty thus collided with an inverse logic of intergovernmentalist “re-nationalisation”
during the implementation phase, finding justification in the opaque wording of the text and
the subsidiarity principle. These contradictory tendencies were accentuated by the onset of
economic recession, accelerating unemployment and currency turmoil in the aftermath of
German unification, raising doubts about the credibility and feasibility of the EMU plans.?
This represented a serious threat to the core of Maastricht settlement, which seemed contin-
gent on continuation of the economic recovery of the late 1980s.

The Maastricht TEU hence became a new prominent example of the conflictual and cyclical
character of Community integration; the interdependency between economic and political
integration; the tension between supranational and intergovernmental forces; and the wide
gaps between political declaration of intent and their practical implementation through “Real-
politik”. This underscored the need for empirical research on how institutional changes and
visions expressed in treaties actually affect the behaviour and strategies of social actors, and to
which extent deliberate attempts of reform become distorted by unanticipated consequences
and reactions. Such questions became particularly pertinent in the field of social and labour
market policies where the peculiar Maastricht compromise allowed a dual treaty base, caus-
ing very contradictory interpretations among European trade unions, employers and politi:
cians (see chapter 8).

To sum up, this overview of the longer-term trajectory of Community integration shows
that the character and dynamic of European integration cannot easily be boiled down to a
simple formula. As pointed out by W. Wessels, a review of attempts to address the nature of
European integration confirms that “the 'acquis academique’ shows a wide variety of para-
digms, approaches, insights and results - reflecting great confusion over how to identify,
describe, analyse and evaluate fundamental features of this strange beast in the realm of polit-
ical systems” (Wessels 1997: 3). A quite widely accepted common denominator of recent
research seems, however, to be that the emerging European polity represents a new kind of
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international political regime marked by “multi-level governance” and a complex and not eas-
ily predictable interaction between economic and political forces at both national and
European level.

4.2.7 Implications for European social policy

As for my analytical purpose — the conditions for developing European level trade unionism
and social policy — especially two disputed features of the broader integration trajectory
deserves attention. First, the question of the stateness and coherence of the institutional pat-
tern of political authority at European level, assumed to have important implications for the
kind of interest representation that is evolving. Second, the nature of the relationship between
economic and social features of European integration, assumed to provide essential ramifica-
tions for the kind of social policy and trade unionism that might emerge at the European level.

As to the first issue, the emerging pattern of “multi-levelled governance” in the European
Union seems effectively to preclude that European integration is moving towards a suprana-
tional federal state or any other form of state-like political entity that lends itself to analytical
analogies fetched from past experiences of national state-building.* Whatever mode of supra-
national pooling of competences and institution-building that may occur, the nation-states
seem to remain crucial entities of political agency, collective identity and interest formation.
This implies that trade unionism and industrial relations at the European level hardly can be
expected to mirror previous experiences of political exchange and encompassing corporatist
class compromises known from the national level in the postwar era (Streeck 1995a, Ross
1994, Pierson and Leibfried 1995a, b).

As to the second issue, the persistent predominance of economic integration, underpinned
by the legacy of market-making and monetarism ingrained in the “1992” project and the EMU,
has apparently consolidated a trajectory of asymmetric European integration, That is, supra-
nationalisation of political power has mainly been restricted to economic issues, whereas
social and labour policy issues have been kept at the margin of the process. If continued, this
implies that social policy and industrial relations policies at the European level will emanate
from a conflictual interplay between actors and institutions carrying partly supranational,
partly national and partly shared competences. Such a system of shared, multi-tiered social
policy governance is likely to follow an unstable pattern of evolution that will imprint on the
mode of trade unionism that is evolving.

Advocates of a “Euro-pessimistic” interpretation of EC/EU integration have tended to per-
ceive the asymmetry between economic and social features as a result of fundamental “consti-
tutional bargains” between the member-states on the one hand and between Community
institutions and European business on the other (Sandholtz and Zysman 1989: 108, Streeck
1993: 3). Confirmed in the SEA and the Maastricht TEU, these bargains were conceived as last-
ing structural determinants of Community development, leaving negligible room for evolu-
tion of European social and employment policy (ibid.). Despite the Maastricht institutional
reforms, the interests of European trade unions were therefore expected to remain subordi-
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nated the interests of European business in unfettered market-making.

Advocates of a more “Euro-optimistic” interpretation, for their part, tended to insist that
even though economic integration has predominated, the contradictory dynamics of integra-
tion allow more leeway for political change (Pierson and Leibfried 1995a, b, Ross 1994). The
evolving pattern of negotiated European policy-making cannot be assumed to follow a logic
of structural determination, but will expectedly continue to be shaped and re-shaped by shift-
ing constellations of economic and political forces as well as by changing balances of institu-
tional and political power.” Although such processes assumingly will continue to evolve in a
cyclical manner, the long-term tendency towards extension of Community activity and fusion
of competences and authority is likely to pwrsist, according to Wessels (1997). If right, the
implications of the Maastricht settlement for the Europeanisation of trade unionism and
industrial relations will be contingent on the broader ebbs and flows of Community integra-
tion as well as on the strategies and capacities of the involved social actors to exploit the new
institutional frameworks.

In order to assess the implications of the evolving trajectory of European integration for
industrial relations and trade unions, a closer look at the emerging European system of eco-
nomic governance and interest representation is required. These issues are analysed in the
subsequent sections.

4.3 The renewed trajectory of economic integration

4.3.1 Introduction

From the establishment of the Community in the 1950s, development of the Common Market
and the Customs Union had been the main pillars of European integration. The abolition of
trade tariffs, however, had not prevented the build-up of entrenched national systems of mar-
ket regulation. This implied that the Common Market had been divided into separate national
markets surrounded by an extensive web of formal and informal protection against foreign
competition. Diverse regulatory systems of fiscal, technical, environmental, labour and indus-
trial policies, underpinned by elaborated systems of transfers and subsidies, were comple-
mented by distinct national systems of economic and monetary policies, social security,
incomes policies and collective bargaining. Nevertheless, the West European countries expe-
rienced a long-lasting period of persistent economic growth, low unemployment and low
inflation, underpinned by the stable international context of the Cold War and the Bretton
Woods system. Within this post-war configuration of prospering national capitalisms trade
unions had become central partners of encompassing class-compromises in most European
countries. This was the hey-day of Keynesianist thinking and corporatist policies, in which the
idea of a European Economic and Monetary Union based on substantial Community budgets
was launched for the first time.
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With the onset of economic and fiscal crisis, unemployment, rising inflation and monetary
instability after the break-down of the Bretton Woods system and the first “oil shock”, the
European economies entered a lasting period of sluggish growth, resurgence of protection-
ism and beggar-your-neigbour policies. The Keynesian legacy became challenged by the
“new” paradigm of supply-side economics, recommending structural market reform, combat
of inflation, fiscal restraint and liberalisation of the “sclerotic” European economies from the
overly costly and rigid systems of regulation, welfare policies and trade union influence. In
parallel, the decreasing competitiveness of European business in global and domestic mar-
kets associated with the threat from Japan and the USA, and the evolution of new technology
and more flexible, specialised and decentralised modes of production, associated with the
declared end of Fordist mass production (Boyer 1988, 1996), accentuated the impression that
the European economies needed a profound overhaul. With the failure of the French experi-
ment of “Keynesianism in one country” in the early 1980s, a growing convergence of eco-
nomic political thought evolved — including Social Democratic governments — emphasising
the need for modernisation, deregulation and market reform. It was in this climate that the
idea of creating a unified European home market came to be the center-piece of the
Community “relaunch”.®

By choosing the single market project of cross-border market liberalisation as the unifying
idea around which a new leap of European integration could be built, the disaffection of cap-
ital with Community policies could be overcome and “business could be brought back in” as
a key promotor of European integration (Sandholtz and Zysman 1989: 117). Without enter-
ing the debate about the precise role of business in preparing the Community “relaunch”;
the “1992”-programme evidently found strong resonance in prominent circles of European
industry. European multinational corporations centred around the European Roundtable of
Industrialists vigorously argued for unification of the fragmented European markets. A book-
let published by Phillips in the early 1980s proposed urgent action on the internal market:
“There is really no choice, and the only option left for the Community is to achieve the goals
laid down in the Treaty of Rome. Only in this way can industry compete globally, by exploit-
ing economies of scale, for what will then be the biggest home market in the world today: the
European Community home market” (cited in Sandholtz and Zysman 1989: 117).

Another aspect of the changing European political economy accompanying the Community
relaunch was the evolution of a hard currency regime within the ERM system of fixed
exchange rates, with the strict monetary policies of the German Bundesbank as anchor.
Aimed at squeezing out inflation, disciplining budget policies and wage determination in the
member countries, this formalised the succession of past policies of devaluations and
Keynesianism in Europe with a monetaristic concept of economic policy (Notermans 1996).
In view of the penalising role of financial markets in economies with free capital movement —
illustrated by the decline of the Franc as a result of the French attempt to pursue expansive
economic policies in the early 1980s (with Delors as Minister of Finance) — this change of par-
adigm was perceived by most European governments, including the Social Democratic, as an
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inevitable adjustment to external constraints in the new economic environment. Even though
most trade unions reluctantly accepted this view, it represented a significant change of the
post-war frameworks of collective bargaining and economic-political concertation for most
trade unions in Europe ®

Yet, after the Community “relaunch” in the mid-1980s the European economies experi-
enced a remarkable economic upswing with the creation of 7 million jobs, accompanied by a
significant convergence of macro-economic developments. The single market project seemed
to become a self-fulfilling prophecy, reinforcing the growing “Euro-optimistic” atmosphere,
thus smoothing the ground for the next grand leap of European integration: Introduction of
a single currency and the EMU, launched in 1989 by the Commission president Delors in a
report with the suggestive title “One market, One Money”. Thus the second pillar of the
emerging European economic-policy regime, eventually becoming the master-piece of the
Maastricht reform, was introduced.

Both the single market project and the planned EMU represented at the same time a prom-
ise and a threat to European trade unions. Whereas the "1992 project” was envisaged to
enhance growth and employment in the long run, it would intensify competition, industrial
restructuring and job-losses in the short term. It was envisaged that the EMU would in the
long run free the European economies from the restrictive hegemony of the German
Bundesbank and the stranglehold of global finance markets. It could, further, be seen as a
necessary intermediary step towards the creation of 2 European regime of macro-economic
governance, including fiscal policies (ETUI 1990, Foden 1996), possibly providing opportuni-
ties for the reestablishing at the European level foregone national practices of expansive
employment policies, in line with the notion of “Keynesianism in one continent” (Hyman
1994a: 13). In the short run, however, the strict criteria of convergence ingrained in the EMU
project would imply harsh economic adjustments and cuts in public budgets, likely to aggra-
vate the employment situation in the many debt-ridden memberstates. Thus, even though
both the single market and the EMU could imply future gains, the period of transition would
impose heavy burdens on European trade unions. No surprise that the trade union reactions
were marked by ambiguity, but in the end the ETUC and the majority of national unions sup-
ported both initiatives, assuming they would give momentum to the desired deepening of
political integration.

4.3.2 The single market regime

The single market programme did not represent any new goals of the European Community.
What was new was the binding time-schedule and the mode of decision-making and imple-
mentation anchored in the White Book and the Single European Act. By securing free move-
ment of labour, capital, goods and services, removing technical and fiscal barriers to trade and
safeguarding a level playing field of competition, the ambition was to merge the previous
twelve divided national markets into one unified European home-market. Through the EEA
agreement this aim was, with some exceptions, extended to include the EFTA countries.
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Through intensified competition and benefits of scale, the “1992 project” was expected to
give renewed impetus to growth and welfare benefits estimated at 4-6 per cent of the GNP of
the EC countries (European Commission 1988b).

The underlying assumption was that a complex web of national regulations and protection-
ist practices in the member-states was obstructing efficient allocation of productive resources,
disturbing competition and hampering growth, productivity and employment. Thus, the
internal market was expected to reduce transaction costs across the borders by ensuring:

- free movement of capital, labour, goods and services;

- removal of technical obstacles to trade through harmonisation and mutual recognition of

product standards and vocational certificates;

removal of border controls;

- common rules of competition, regulating the conditions for business subsidies, market con-
trol etc.;

- opening of public procurement markets;

harmonisation of indirect taxes and excises;

These measures were accompanied by substantial increases in the EC Structural and Social
Funds to facilitate adjustment, stimulate development in the economically weaker areas and
reinforcement of infrastructure and R&D-programmes, exchange of students and the alike, in
order to encourage economic restructuring and rationalisation.

The potential benefits of the internal market were evaluated in a serie of branch studies
summarised in the so-called Cecchini report with the symbolic title “the Cost of Non-Europe”
(European Commission 1988c). Despite the complexity of the Cecchini analysis and model
calculations, the underlying rationale was simple: By abolishing national market protection
intensified competition would stimulate efficiency, productivity and the competitiveness of
European business particularly through economies of scale and European-wide restructuring
of industries. This “supply side shock” was assumed would reduce costs and prices, stimulate
demand and increase production. The initial “shock” would decrease employment as a conse-
quence of restructuring and concentration, but subsequently the growth effect would
enhance job creation. The Cecchini-report also suggested that the expected price reductions
could give space for co-ordinated expansionary economic policy, assumed to enhance growth
and employment further.

From 2 trade union point of view the expected benefits of the internal market were not as
evident as suggested by the Cecchini report and the PR campaign accompanying it. Although
the ETUC hesitantly welcomed the project, the trade unions doubted the optimistic estimates
of the employment effects (ETUI 1988a: 27-8). They feared the restructuring would increase
regional disparities and that the increased competition would prompt job-shedding rationali-
sation rather than job-creating investments, aggravated by the neglect of demand side policies
to underpin the transition period. Southern unions feared massive job losses in their formerly
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sheltered sectors, while the Northern unions feared relocation of production and undercut-
ting competition from low-wage regions. The ETUC therefore tried to link their acceptance of
the project to the demand for a social dimension to the internal market in order to inhibit
competition based on low-wage/low-skill strategies and social dumping, together with large
transfers to the weaker regions to ease the adjustment. The trade unions also criticised the
deregulatory bias of the “1992” programme allowing market-making measures to be taken by
means of qualified majority voting, while social regulation still required unanimity (ETUC
1985a, b).

4.3.3 Towards a new multi-levelled regulatory system

Of further trade union concern was the possible implications of the single market for national
policies and regulatory systems in the realm of industrial relations, worker protection, wel-
fare and employment policies. According to Fritz Scharpf (1996b: 141-2) the most important
effect of the single market regime was to restrain the use of remaining national means of
political regulation, owing both to supranational Community competition law and the erod-
ing dynamic of “competitive deregulation”. In the SEA, contrary to in the member-states, com-
petition law was attributed a kind of constitutional superiority, implying that “the cunning of
the idea has given legal primacy to neo-iberal postulates over the constitutions, statutes and
established institutions of Member-states” (ibid.: 142).

The single market project thus signalled the advent of a new kind of multi-tiered regulatory
regime, in which the most significant threat to national political discretion and unions was
not so much associated with the transfer of regulatory competences from national to
European political authorities as with the changing conditions for political regulation at the
national level. In important areas like for instance regulation of product requirements, the
principle of mutual recognition and new methods of standardisation amounted to a new
form of negative integration that tended to replace the former emphasis on supranational
harmonisation (Tarres et al. 1991). In practice this implied that regulatory competences to a
large extent were delegated to semi-private standardisation bodies at the European level
(such as CEN CENELEC and ETSI) in which the procedures for representation and decision-
making followed neither the principles of political decision-making nor the traditions of cor-
poratist interest intermediation known at the national level. Such a new semi-privatised regu-
latory system, assumed to be dominated by business interests, expertise and lobbying of
diverse groups, indeed posed new challenges to national political actors and trade unions in
particular (ibid.: 130-9).

Despite the overall emphasis on negative integration, the interpretation of the single mar-
ket as merely a project of deregulation has been questioned. From the mid-1980s, the signifi-
cance of the mutual recognition principle was delimited by the introduction of the so-called
new approach to technical standardisation according to which basic product requirements
were formulated in framework directives in areas where essential safety and environmental
issues were presumed to be at stake (Tarres 1993: 1).'° The adoption of European product
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standards did not preclude stricter national regulations of worker protection and procedures
for the use of dangerous goods (Tirres et al. 1991: 47). In the field of health and safety at
work strengthened competences of the Community based on article 118a of the SEA actually
prompted enactment of a growing corpus of European legislation, substantially improving
national protection of employees against dangerous work (Martin and Ross 1994, Streeck
1995a). Similar tendencies can be found in other areas, leading Majone (1993) to argue that
the “1992 project” should be conceived rather as a programme of re-regulation. Conforming
with new tendencies at the national level towards more differentiated forms of societal regu-
lation, the changing mode of European regulation has thus been suggested to reflect a more
general transformation of political governance associated with the emergence of a regulating
state as successor of past forms of Keynesianist state intervention and redistribution (Majone
1993, 1996).

4.3.4 Consequences for industrial relations - upward convergence, social
dumping, or regime shopping?

The transformation of the economic and regulatory environment of national economies gave

rise to different interpretations of the consequences of the “1992” programme for national

systems of industrial relations and trade unionism.

The conventional neo-classical view was that market integration would give general eco-
nomic benefits, due to more efficient allocation of productive resources, hereby providing
the basis for welfare growth and upward convergence of social and labour standards
(Abraham 1993). Liberalisation of the markets would encourage investment and technologi-
cal change and stimulate a “catching up” process in the less developed countries. Attempts at
European-wide political regulations of for example labour standards would disturb this pro-
cess by imposing excessive costs on low-productive economies, hereby pricing them out of
the markets (CBI 1992). As European social policies would mainly serve as disguised protec-
tionism on behalf of unions in the richer countries, labour market policies should continue to
be a national responsibility, allowing the social partners and politicians to strike the proper
balance between social and economic considerations (UNICE 1988). This view did not only
correspond to the position of the main European employers' associations, but was also in line
with the official view adopted by the Community in the Spaak report preparing the founda-
tion of the EC in the 1950s (Brewster and Teague 1989: 51-3).!

A different interpretation was expressed in the concept of “social dumping”, according to
which a logic of downward harmonisation was foreseen, unless adequate political regulations
at the Community level were put in place. This view was based on the assumption that cross-
border liberation of markets would open up new opportunities for taking competitive advan-
tage of low labour costs and social charges, poor welfare provisions and weak labour stan-
dards (ETUC 1988a). It was argued that the vast differences in the social wage of the
Community countries would tempt national actors in economically weaker countries to
exploit poor social standards and hence force actors in high-cost countries to lower their stan-
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dards to maintain competitiveness. Hereby single nation-states could be faced with a
Prisoner's Dilemma situation: Everyone would be better off by not lowering labour costs, yet
no country had a unilateral incentive to abstain from social dumping (Abraham 1993: 314).
Thus, “competitive deregulation is-a game that no country can hope to win, but from which
none is able to withdraw unilaterally” (Scharpf 1996b: 145). According to this logic a detri-
mental downward spiral of labour costs and social protection could be expected, presumably
harming employment and production by inhibiting expansion of demand." The desire to off-
set such unintended collective effects of seemingly rational micro-behaviour accordingly
became a key argument for those advocating stronger social and labour policies at the
European level - not least from the European trade union side.

The concept of social dumping is, however, vague and ambiguous.” Loaded with political
and normative connotations, it highlights the complications that arise when the territorial
boundaries around the normative and political communities in which national union policies
are embedded, become blurred. While trade unions have always aimed at taking wages and
working conditions out of competition within national borders, such issues were placed at
the centre of competition in the extended single market, presumably urging a widened con-
cept of labour solidarity. The extent to which this mainly represented a redefinition of the
scope of trade union attention, a formalisation of already ongoing processes, or a “real
change”, has been contested. Wage differentials have always been an ingredient in interna-
tional trade, but in practice they have been perceived as beyond the limits of national trade
union influence. In this sense, the concept of social dumping usefully addressed the question
of externalities of national policies and the issue of what is fair and just in international eco-
nomic relations. The other side of the coin, however, was that the concept was wrapped in
market metaphors, possibly creating unintended consequences. The assumption that social
and labour policies have to be justified as means of correcting “market distortion” and safe-
guarding a “level playing field” might easily turn into a boomerang for trade unions. By
embracing the term social dumping, complicated political issues and conflicts over interests
between trade unions, capital and states can be mystified by the obscured notion of “objec-
tively correct” market prices, whatever that might be (as amply demonstrated by the continu-
ous struggles over economic dumping in the context of both the EC and the GATT/WTO).
Accordingly, trade union references to social dumping have frequently been criticised as dis-
guised protectionism on the part of unions in high-cost countries. Nevertheless, what seemed
to be an evident consequence, if not intention, of the “1992 project”, was that labour costs and
labour standards attained increased importance and visibility as a parameter of competition.

A related but more elaborated concept introduced to capture the impact of the single mar-
ket on national industrial relations was regime competition (Streeck 1991). While the social
dumping thesis was associated with trade-related perceptions of cost competition, the
regime-competition thesis focused on the broader political and regulatory impact of free cap-
ital movement within an environment of sovereign nation-states. The basic mechanism was
that companies subject to regulations they found objectionable gained improved opportuni-
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ties to “vote with their feet” by moving to another jurisdiction with a more favourable regime,
and they might do so without losing access to their original market (ibid.). Whether capital
objections concern social charges, wages, working time, taxes, infrastructure, financial provi-
sions or labour standards, the option of relocating or reorienting investments was assumed to
give capital an upper hand in negotiations with unions and governments (Dglvik et al. 1991a:
156; Dalvik 1993a: 24). According to Streeck (1991), anticipation of the “exit” option of capi-
tal was likely to put a chill on all kinds of regulatory initiatives at the national level. A
Gresham's Law mechanism would be set in motion, whereby regimes with weak regulations
would crowd out regimes that imposed more-difficult-to-meet standards (ibid.: 337)."
Moreover, the imperative of EC competition law to remove discriminatory practices against
foreign companies would create domestic pressures for removal of discriminatory national
regulations, for instance in favour of specific industries exposed to global competition, natu-
ral monopolies, cartels, and between public and private agencies, further worsening the con-
ditions for political effectiveness of national policy (Scharpf 1996b: 142-3). Hence, the impact
of global competition would assumingly become domestified and diffused into sheltered sec-
tors as well.

The mechanism of “regime competition” was hotly debated in Germany in the late 1980's.
In the so-called “Standort-Deutschland” debate,” the central issue was that owing to its high
labour costs, short working hours and advanced labour regulations, Germany could become
less interesting as a location for investments: — “Die deutsche Mitbestimmung ist nicht nur
Hemmschuh auf dem Weg zu einer wiinschenwerten Vereinheitlichung des europisichens
Unternehmensrecht. Sie bildet mdglicherweise auch ein negatives Element fiir die Ent-
scheidung neuer auslinderischer Investoren fiir die Standortwahl in Deutschland”, warned
the employer association BDA (Handelsblatt 27.5.1988, Felder 1991: 59). German unions
feared that investors would use the opportunities offered by capital market liberalisation to
escape from high wage regimes of the North and move southwards where wages were lower
and unions weaker. The mere threat of such moves was assumed would weaken trade union
bargaining power: “Nimmt die Tarifpolitik eines Landes nicht zur Kenntnis, was um sie herum
geschieht und erhilt sie von den Investoren im europiischen vergleich slechte Noten, wird
das mehr denn je zu kapitalverlagerungen in anderen europisiche Linder fiihren” (Pohl
1992). The “Standord-debatte” recently attained renewed attention associated with the crisis
in German economy and the vast outflow of capital, most conspicuously to the close low-cost
economies of Central Europe, but also to other (mainly high-cost) EU countries.

As suggested, the impact of “regime-competition” was not only assumed would discipline
trade unions, but also expected to exert decisive influence on government policies. Through
the provision of favourable “Standort” qualities, such as infrastructure, supply of qualifica-
tions, competent networks of subcontractors, as well as a business friendly cost and tax struc-
tures, regions and nations were increasingly expected to compete with each other for attract-
ing investments and jobs (Busch 1991)." Through its power of “locational arbitrage” interna-
tional capital was envisaged to employ “whipsaw” tactics against governments and unions
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vying for investments and jobs (Ebbinghaus and Visser 1994: 5). While the impact of loca-
tional competition to some extent has been countered by the adoption of European stan-
dards in fields like consumer products and workers protection, it can be expected to increase
in those fields not covered by European regulation (Scharpf 1996b: 146). This concern in par-
ticular fields of great importance to production costs such as environmental regulation, social
security, collective bargaining and systems of taxation and redistribution, “where locational
competition is being fought out with all its destructive consequences for the social welfare
and industrial relations systems built up over the decades” (ibid.: 146).

The indirect labour costs imposed on producers vary considerably between EU/EEA coun-
tries, ranging from a very low level in Great Britain and Denmark and a modest level in the
other Nordic welfare states which predominantly are financed by general taxes, to around 50
percent in several continental countries such as France, Italy and Belgium where social secur-
ity to a much larger extent is paid by employers and employees.”” Accordingly, in a recent
case where Renault removed production from Vilvoorde in Belgium to Vallalolid in Spain,
indirect labour cost differentials were referred to by the company as an important element of
the decision (Financial Times 10.3.1997). Owing to the incentives to tax competition (and
thus tax harmonisation) stemming from the single market, a shift of the tax burden from
mobile capital to immobile factors like housing and labour has been expected, likely to
increase the pressures on the welfare state, particularly in continental EU countries with a
strong component of occupation-based social security systems (Scharpf 1996a: 14).

Thus, under the single market regime the legacy of the post-war welfare states became chal-
lenged by the legacy of the “competitive state” in which policies are determined by the per-
ceived demands of success and survival in the international economic system (Rhodes 1992:
28, Cerny 1990). According to Scharpf (1996b: 144), “the outcome is that member-states and
unions will be forced into much further-reaching concessions to firms than would have been
conceivable before the completion of the internal market”. This logic has ultimately been
foreseen to lead to the subordination of national states into mere “hotel hosts” for interna-
tionally mobile capital where trade unions are reduced to transmission belts of transnational
competition (Mahnkopf and Altvater 1995: 101).

Altogether, for those who did not believe in the virtuous unvisible hand of the liberated
European markets, and trade unions usually do not, the “1992 project” seemed to represent
a severe challenge to established forms of industrial relations and trade unionism in Europe.
Despite the fact that a number of questions can be raised as to the generality, speed and
strength of the assumed impact of “regime competition”, trade union fears have been fuelled
by a2 number of incidents, seemingly confirming the gloomy predictions. The perhaps most
spectacular examples have been the Hoover case where the US corporation shifted produc-
tion from France to Scotland where local unions offered more profitable conditions (Le
Monde 28.1.93) and the recent Renault case, where the French company planned to close a
profitable plant in Vilvoorde outside Brussels and move production to Valladolid in Spain.
Besides the claimed indirect labour cost differentials, the latter decision was evidently influ-
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enced by the promise of public investment subsidies, enabled by transfers from the EU struc-
tural funds — so-called “aid-shopping” (Financial Times 10.3.1997). This caused the paradoxi-
cal situation that measures taken by the EU itself, with the deliberate aim of supporting indus-
trial development and transition of the weaker economies into the single market, collided
with the legacy of “a level playing field”, highlighting the conflict between competing percep-
tions of distributional justice and fair competition. While national trade unions have fre-
quently referred to such employer attempts to exploit the “exit option” to obtain bargaining
consessions, the aggressive British campaigns for attracting investments by advertising their
deregulated labour markets (Invest in Britain 1993) have been another example of “regime
competition” dynamics, certainly not tempering member-state governments to forge ahead
with labour reform (Hall 1994a). So, it is probably no coincidence that the pace of labour
reform has been stalled in many West-European countries in recent years, whereas efforts at
flexibilisation and deregulation have gained strength. Again the most prominent case is
Germany, where employers have recently called for a profound overhaul of the collective bar-
gaining system in the direction of the Anglo-Saxon model and the government has launched
attempts to deregulate worker protection in order to improve competitiveness and attractive-
ness for inward investments (Bispinck 1996: 97, 115, Financial Times 10.1.1996, 21.8.1996).

4.3.5 The limits to regime competition - some critical remarks

Despite its convincing simplicity and logical force there is reason to be somewhat sceptical of
the deterministic and functionalist flavour ingrained in the capital-driven, regime-shopping
thesis (Traxler 1996a: 272), envisaged to cause a (creeping) convergence of industrial rela-
tions in direction of deregulation.’® First, it would seem appropriate to recall that the devel-
opment of encompassing welfare states and industrial relations systems in Europe actually
took place in parallel with increasing economic interdependence and market integration dur-
ing the post-war era. Growing economic interpenetration, cross-border competition and
direct foreign investments have been an inherent element of the international economy for
decades and have long put pressures on national labour and welfare policies (Dglvik et al.
1990). Nonetheless, what have often been perceived as the most advanced solidaristic sys-
tems of welfare policies and industrial relations actually evolved in the small open economies
of countries like Austria, Belgium and Scandinavia, where wage bargaining has been explicitly
designed to accommodate foreign competitive pressures (Katzenstein 1985, Boyer 1996: 17).
Moreover, the supposed decline of national political discretion can hardly be blamed on the
internal market project alone. In recent years free capital movements have been almost uni-
versally introduced, suggesting that the “1992”-programme largely implied a formalisation of
developments which had already been long underway and probably would have been rein-
forced anyway, owing also to the ongoing reforms within GATT/WTO and the OECD. Yet, the
single market clearly accelerated and extended the process and, perhaps more importantly,
made it more difficult for national states and unions to design counter-strategies to buffer the
competitive pressures (Scharpf 1996a).
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Second, after the wave of cross-border mergers and acquisitions accompanying the prepara-
tions of the single market, mostly between the central member countries, the predictions of
massive relocation to low-cost areas of the Community have not been confirmed. Investment
patterns in Europe have appeared to be relatively unresponsive to labour cost differentials in
EU countries and seem predominantly to conform with past trends of concentration in the
most advanced high-cost European countries, apparently guided more by the motive of market
presence than by the minimising of labour costs.”® This presumably reflects that, owing to pro-
ductivity differentials, the unit labour costs for the European economy as a whole differ only
slightly between the member-states (Schubert 1996: 257, Tsoulakis 1993: 160). This might sug-
gest that competition in the single market, also owing to product market segmentation, takes
place more between the high-cost countries than between high and low-cost countries in the
EU/EEA (Scharpf 1996b). A possible exception is that the UK has attracted an increasing share
of inward investment in Europe in recent years. This is presumably influenced by the language
factor, but might also fit the assumption that companies search for havens with weakened
unions, friendly regulations and low total labour costs. The most significant tendency insofar
as outward relocation is concerned, however, seems increasingly to be the removal of produc-
tion from the EU/EEA to the close Central European countries, if so representing a larger threat
to high-cost employment in the EU/EEA than low-cost competition from inside.

Third, if it is true that advanced high-quality, high-value-added production is the most
viable option for producers of high-cost countries, and such competition primarily takes
place between “northern” high-cost countries, lowering of labour standards may appear less
relevant and even counter-productive (Boyer 1995, 1996).' Porter (1990), arguing that
demanding domestic markets and customers, skilled labour, tough environmental and social
regulations, complex trust relations and high commitment in production are crucial prereq-
uisites for innovative capacity and long-term competitiveness, suggests that “regime competi-
tion” might also cause pressures towards offering the most sophisticated social and institu-
tional context of production. According to advocates of the “regime-competition” thesis, such
macro-considerations are irrelevant for the numerous decisions of each individual company,
which in sum constitute the new competitive context of the single market. In their view, the
mere threat of relocation tend to provide employers with an upper hand and an option to
play workers off against each other, even though it might be asked how credible such strate-
gies will be if/when trade unions learn to co-operate across the borders and compare informa-
tion of corporate performance indicators. It might also be asked whether the general "regime-
competition” thesis contains a converse fallacy of aggregation by not distinguishing clearly
enough between what seems rational on the micro-level in the short term, and what seems
rational from a national macro-perspective in the longer term. Even though companies exert
tough pressures on governments and national organisations to obtain concessions, the latter
still represent the majority of companies, sectors and employees competing in national mar-
kets. According to Boyer (1996: 5), “the role of this single factor (regime-shopping) should
not be overstated”, first, because “the fraction of total employment linked to foreign invest-
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ment is significant but not overwhelming for most developed countries”, second, because for-
eign investment flows and internationalisation of production are not as new and rising as
often claimed (ibid.: 5). The extent to which the representatives of internationally competing
companies and sectors can achieve political support for their demands is thus contingent on
complex domestic political processes, power relations and institutional factors of industrial
relations. As an example, the supposed eroding effects of the single market for the national
welfare states assumed to follow from pressures to reduce indirect labour costs, and thereby
the financing of social expenditure, are contingent on the institutional design of the welfare
state; that is, the degree to which the welfare state is financed by general taxation versus lev-
ies on production factors (Scharpf 1996a, Dglvik and Olsen 1994).

Fourth, when discussing the impact of capital mobility on national industrial relations it is
important to distinguish between financial capital and production capital. The former is
indeed highly mobile, but the mobility of the latter is presumably influenced by a multitude of
physical, economic and social considerations. Even though production in multinational com-
panies can be shifted more readily than before, investments in productive infrastructure and
evolution of skills, organisation, human capital, co-operative labour relations and qualified
sub-contractors, are long-term operations. Direct foreign investments have indeed grown rap-
idly in the 1980s, from around 0.6 percent of GDP in developed countries in 1970-81, to
around 4 percent in 1988, but in the 1990s have declined, according to Boyer (1996: 4),
mainly because of the Japanese crisis. Still, considering the level of direct foreign investment
for Western developed countries at 3 percent before World War I, “what seems totally new to
contemporary observers is currently not” (ibid.: 5).2 Boyer accordingly suggests that interna-
tionalisation of production cannot account for the drive towards social deregulation, “the first
reason for destabilisation in the previous industrial relations systems is therefore to be found
within the transformations of the productive system” (ibid.: 7). In this view the shift from
Fordist mass production towards more flexible and differentiated modes of production has
prompted erosion of the organisational and institutional pillars of the post-war class compro-
mises, changed the balance of power and strengthened pressures for transformation of indus-
trial relations from within (ibid.: 8-9). Thus, what was new with the single market regime was
perhaps not so much the trend towards internationalisation as the way it interacted with
forces of change within the national systems of production, institutions and politics likely to
stimulate very different national responses, depending on the characteristics and robustness
of the economic and political configuration in each country (Dglvik 1993a: 14).

As noted by Traxler and Schmitter (1994: 25), the credibility of employer regime-shopping
tactics depends on the actual conditions of competition where, in fact, product as well as
labour markets are protected by a variety of well-entrenched segmentation processes and
sheltering devices. The strongest tendencies toward erosion of existing arrangements are
therefore in their view likely to come from those national economies which primarily com-
pete in mass markets with narrow price margins and high unit costs, while “member-states
whose economies are internationally competitive in advanced market segments for high-
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value-added goods are less likely to be affected by social dumping to the extent that their
competitiveness is secured through corporatist systems of labour relations” (ibid.: 25).

Accordingly, Traxler and Schmitter discord with the expectations of a convergent deregula-
tion of European industrial relations in the single market: “Labour relations systems tend to
be self-referential and not given to passive and isomorphic structural adjustment. Thus it is
hardly imaginable that Europe could repeat the US's well-known circulus vitiosus of product-
market deregulation, increased competition between unionized and non-unionized enter-
prises, union-busting firm policies and destandardization of labour relations: The reason lies
in the more inclusive nature of labour relations in Europe. Most importantly, there exists
(with the important exception of Great Britain) effective mechanisms for the generalization of
wage agreements, eliminating one major incentive for enterprises to pursue anti-union poli-
cies” (ibid.: 25). On the contrary, with reference to the demands for productive innovation
and improved competitiveness they suggest that “only stable systems of interest concertation
with institutionally well-embedded co-operation of labour-market actors will be capable to
take on new 'supply-side’ corporatist functions. All this implies not convergence but lasting
divergence in European industrial relations” (ibid.: 26).

And, in fact, in contrast to the general trend towards decentralisation and flexibilisation
that was predicted in the late 1980s (Baglioni and Crouch 1990), comparative studies in the
early 1990s fitted better with a picture of persistent diversity of industrial relations in western
Europe (Ferner and Hyman 1992).” Political ambitions of legislative deregulation could
indeed be noted in many countries, but were in practice often limitedly implemented and the
flexibilisation of labour markets was predominantly pursued through negotiated change
within inherited frameworks of industrial relations (Hyman 1994c, Traxler 1994). Thus, when
considering predictions of a uniform deregulation of European labour markets it seems wise
to recall that “in discussing about the future of industrial relations and social legislation, it is
important to clearly distinguish intents and statements from actual practices and transforma-
tions” (Boyer 1996: 10), and take account of the proposition that “the structural adaptions of
institutions will not simply mirror external changes but rather will follow a path-dependent
trajectory determined by its particular mode of embeddedness” (Traxler 1996a: 272).

4.3.6 Summary

To sum up, it seemed, first, indisputable that the single market regime represented a signifi-
cant transformation of the regulatory frameworks of industrial relations and trade unionism
in Europe. Trade unions became confronted with a new multi-levelled regime of more differ-
entiated forms of regulation, implying that they increasingly would have to compete with
other interests in new arenas at both the national and the European level. Interwoven ten-
dencies of European centralisation and national decentralisation added to the complexity.
Therefore, unions presumably could not more restrict themselves to defending their histori-
cal role as privileged quasi-public partners of corporatist exchange within the nation-state.
They would have to learn to promote and defend their interests at a multitude of levels and
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arenas, urging development of new competences and forms of organisation both at home
and abroad in order to make their voice heard in the new European context (Dglvik et al.
1990).

Second, the competitive logic instituted by the single market regime amounted to a signifi-
cant change of the economic context in which trade unions were struggling. The enhanced
conditions for smooth cross-border mobility of productive factors and the associated restric-
tions on political intervention would clearly delimit the political capacity of national authori-
ties and trade unions to correct undesired effects of market competition. Moreover, the bal-
ance of power between labour and capital could be assumed to tilt in favour of the latter,
owing to the capital “exit option” and the associated logic of “regime competition”.*

Still, as suggested above, it seemed reasonable to be sceptical of deterministic analyses of
the consequences of the single market for national industrial relations. The politics of loca-
tional competition could be expected to be influenced by a broader range of factors than one-
eyed cost-minimizing calculations of rational corporate leaderships, including complex polit-
ical, social and institutional processes of more sticky and contradictory character than fre-
quently assumed. The development might therefore become less unilinear than assumed in
the “Euro-pessimistic” scenario of an irresistible trend towards deregulation and erosion of
national policies of industrial relations and trade unionism.

A third lesson from the above analysis is that the assumed decline of national political
capacity and the increased transnationalisation of capital and production flowing from the
“1992” project gave new strength to the demand for Europeanisation of trade union policies
and employment regulation. To counteract employer “whip-saw” tactics, prevent engagement
in beggar-your-neighour policies and a downward harmonisation of national employment
regulation, trade unions evidently were urged to develop means of cross-border co-operation
in transnational companies, closer co-ordination of national collective bargaining, and estab-
lishment of a floor of common labour standards at the European level. The collective action
problem could, however, be expected to be considerable, reflecting the disparate economic
situations, competing interests and the diversity of national trade union institutions in
Europe.

4.4 EMU and the evolving European regime of macro-
economic governance

4.4.1 Background

The expected positive medium-term employment effects of the single market were widely
held to be contingent on the macro-economic policies and rate of growth accompanying its
completion (Boyer 1990, European Commission 1988b).
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With the onset of recession in the early 1990s, the kind of European macro-economic
regime ingrained in the EMU decided at Maastricht became all the more critical for European
trade unions. As mentioned, the concept of an Economic and Monetary Union was first
launched in the early 1970s, then with fairly ambitious aims of fiscal integration, but the pro-
ject evaporated during the subsequent economic crisis. Also the current EMU plans were
born duting an economic upswing (in the late 1980s) and have met with great obstacles dur-
ing the eventual recent recession. In contrast to the Werner-plan, however, the obliging time-
schedule and programme of implementation laid down in the Maastricht TEU seemingly left
no doubt that the project would be implemented before the end of the decade, representing
a profound challenge to trade unions at both the national and European level. “Virtually all
national and European institutions will be affected, from the forms of competition to budge-
tary policy, to say nothing of taxation, the dynamic of technical change and the functioning of
labour markets. (...) an institutional shift that in the longer term requires structural compati-
bility between a single monetary system and a number of different national or regional
regimes governing technical change, pay determination (and) state intervention (...)” (Boyer
1994: 81).

4.4.2 Main features of the EMU

The TEU programme for establishing the EMU contained a wide-ranging programme for the
eventual establishment of a Single European Currency and a system of European Central
Banks (ECB). Modelled after the German Bundesbank, the ECB should be independent and
mandated to pursue common monetary policies, having price-stability as its prior operational
goal. Thus, when implemented, EMU would imply a complete transfer of competences in
monetary policies from the participating nation-states to the “supranational” ECB, even
though the exchange rate of the single currency is to be decided by the Council (Abraham
1996: 98). To complement the monetary integration and inhibit fiscal free-riding, the TEU
also provided mechanisms and procedures for establishing common economic policy guide-
lines and a system of multilateral surveillence of the member-state's economic policies, even
though fiscal policies should remain a national prerogative.

To ensure sufficient convergence of the member-state's economies to establish a single cur-
rency, the TEU laid down a detailed programme for implementation of the EMU. Most impor-
tantly, strict convergence criteria concerning price-stability, budget deficits, public debt and
interest rates were defined, which the member-states would have to fulfil in order to qualify
for the so-called third stage where the exchange rates irrevocably shall be fixed. In order to
reach the criteria in due time, each member-state has been obliged to pursue national conver-
gence-programmes which for many member-states have implied harsh adjustments of eco-
nomic policies in order to cut public budget deficits, reduce the debt-burden and secure low
inflation. Given that several member-states can not be assumed to fulfill the criteria and that
Denmark and Britain obtained “opt-out” clauses, the EMU programme implied a multi-speed
mode of monetary integration.
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Without going into the complex issues of when, under what conditions, and after which
kind of decision-making procedures the third stage might be implemented, the TEU left unan-
swered a series of principle question concerning the political and constitutional aspects of
the EMU programme. Conflicting interpretations about how many member-states actually will
have to be qualified, how strictly the convergence criteria shall be applied, what scope there
is for political judgement and choice, and whether member-states are obliged to join the third
stage if qualified, have caused persistent political tension and uncertainty (Dglvik ed. 1994).

Owing to the role of national currency and monetary policies as a symbol of identity and
sovereignty, as well as a central means of economic policies, the EMU project has raised com-
plicated questions also for trade unions. A transfer of monetary policies from the nation-state
to the European level changes the conditions for national economic policies, labour market
developments and collective bargaining. The EMU will thus “raise problems and dilemmas
similar to those (...) with which national unions have been confronted during their history
within each national experience, but that are now to be dealt with at a new supranational
level” (Bordogna 1996: 300).

The main economic rationale for EMU is to reduce transaction costs and increase predicta-
bility, thereby assumed to stimulate investment, growth and economic integration (Schubert
1996: 252, EC Commission 1990). Moreover, in a world of free capital movements a common
currency will eliminate destabilising and speculative financial flows and preclude competitive
devaluations among the participating states. Offsetting the restraining effects of international
finance markets on national economic policies, this is also assumed to reduce interest rates
and increase the scope for and effectivity of fiscal policies. According to M. Aglietta (1995, in
Albert 1996: 269), each “country will be placed in a financial context much broader than its
own and will benefit from one interest rate, that of the Union as a whole, to finance tempo-
rary deficits to support the economy. Thus rising interest rates, the normal result of the
financing of a budget deficit in a single country, will be avoided. It is obvious that, in a
Monetary Union, using the budget as regulating instrument will be highly effective.”
However, as codified by the Growth and Stability Pact agreed at the Dublin Summit
(December 1996) and confirmed at the Amsterdam Summit (June 1997), strict rules will be
applied also after the single currency is established in order to inhibit fiscal free-riding from
undermining the credibility of the common monetary policy.

The obvious hurdle is the period of transition, where the budget deficits and the accumu-
lated debt problems of many EU states have had to be brought down substantially during a
period of economic downturn and rising unemployment. According to the official EU view
this is a necessary and sound cure for re-establishing conditions for increased (medium-term)
growth. Otherwise the interest burden resulting from the rising national debt would increas-
ingly throttle all room for manoeuvre in economic policy and in terms of public investment
and fulfilment of welfare tasks of the state (Schubert 1996: 252).%

The other side of the coin is that the simultaneous pursuit of such deflationary policies in a
large number of EU states, implies a danger of large parts of the EU being locked into ongo-
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ing depression in the EMU (Foden 1996: 278, Notermans 1996). Besides deploring the dis-
ruptive social effects and erosion of EU credibility among ordinary people suffering from the
social cut-backs, the ETUC has therefore repeatedly argued that the one-sided convergence
programmes can be self-defeating as the reduced demand will hit output and employment
and thus strangle the foreseen growth effects (Foden 1996: 280). Similar concerns about the
detrimental employments effect were expressed in an unpublished Commission report from
1993 (Financial Times 13.8.1993). Accordingly, the author of the so-called MacDougall report
of the Commission, evaluating the conditions for an Economic and Monetary Union in the
1970s, has expressed “fear that an attempt to introduce monetary union without a much
larger Community budget than at present would run the risk of setting back, rather than pro-
moting, progress towards closer integration in Europe” (MacDougall 1992, in Foden 1996:
278).

Therefore, as with the single market project, the EMU process raised again for European
trade unions the delicate problem of comparing costs in the short run with benefits in the
long run (Bordogna 1996: 301). The long-term benefits appeared uncertain, however, and
likely to be fairly unevenly distributed. As argued by Boyer (1997), the Growth and Stability
Pact recently agreed to govern economic policies after the single currency is introduced, com-
bined with the need to convince finance markets about the credibility of the “Euro”, suggest
that the deflationary bias of the transitional period may very likely become a permanent phe-
nomenon.

Still, assuming that the curbing of speculative financial flows will create a monetary climate
more conducive to productive investment, the ETUC has hoped that EMU will contribute to a
shift away from the current short-term “casino-capitalism” or “shareholder” economy,
towards a “stakeholder” economy, facilitating a longer-term focus on production and jobs. A
central premise for the ETUC discussion has been the view that the Western European econo-
mies were already de facto governed by a European central bank, notably the German
Bundesbank, reflecting the anchor role of the German Mark (Foden 1996: 275). Given the
ERM-regime of fixed exchange-rate policies installed in most member-states throughout the
1980s, the EMU could thus largely be conceived as a formalisation of already existing realities
(Streeck 1995a), realities that in principle might enable development of a common monetary
policy that takes account of broader national and societal needs than those catered for by
German monetary authorities.?6 The ETUC has furthermore perceived the EMU as a neces-
sary means for promoting build-up of stronger political capacity at the European level in the
field of fiscal policy, taxation and employment policies (Foden 1996: 277). However, such
trade union expectations were calmed by the modest steps towards political integration taken
at Maastricht (and confirmed at the recent Amsterdam Summit 1997).

The lacking political accountability of the ECB, the focus on price stability and restrictive
monetary targets, together with the lack of compensatory employment and growth measures
to ease transition in the Maastricht TEU, therefore triggered doubts about the EMU project in
many European trade unions. The subsequent economic downturn and the virtual collapse of
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the fixed exchange-rate regime of ERM “Black Wednesday” (September 1992), raised further
trade union questions about the viability of the project. Despite the harsh social conse-
quences and strong union protests against the national convergence programmes in coun-
tries such as France and Germany, the ETUC and the bulk of national trade union confedera-
tions have chosen to maintain their basically positive approach to EMU. The principle sup-
port, however, has increasingly been complemented with warnings that the project would
loose credibility unless a more flexible application of the time-schedule and convergence cri-
teria and complementary employment policies were adopted (Foden 1996: 281-3). As stated
by the ETUC general secretary, E. Gabaglio, “achieving EMU with 20 million unemployed peo-
ple is simply utopianism” (Agence Europe 16.2.1996).

Nevertheless, given that both Community leaderships and national governments have
seemed committed to move ahead towards the single currency before the millennium,
European trade unions have to prepare for radical changes in the framework of economic
policies, labour markets and collective bargaining at both the national and European level in
the years ahead.

4.4.3 Implications for national industrial relations

Whenif the single currency is realised, it will not only affect the core of participating coun-
tries. Also the countries not included in the first round (the “outs”) will face strong pressures
to adapt their policies to that of the EMU “core”, both in order to qualify for entrance at a later
stage and to ensure monetary credibility. Moreover, to protect the core against attempts by
the “outs” to take advantage of the situation, for example by competing devaluations, strict
procedures for regulating the relations between “ins and outs” are being worked out in the
form of a reformed ERM-system.

Put simply, the main consequence of the single currency is that national governments can-
not any longer use interest rates to stabilise the domestic economy or adjust the exchange-
rate of the national currency to accommodate external economic imbalances. The main effect
of this on national labour markets and collective bargaining systems is that the burden of
adjustment to “economic shocks” and disparate developments of productivity and competi-
tiveness between member-states to a much larger extent will have to be carried by labour mar-
ket mobility, wage flexibility or unemployment (Busch 1991: 269-70, Boyer 1994: 116).% As
made clear in the Delors report on EMU (1990): "Wage flexibility and labour mobility are nec-
essary to eliminate differences in competitiveness in different regions and countries of the
Community. Otherwise there could be relatively large declines in output and employment in
areas with lower productivity” (ETUI 1990: 19). Furthermore, "real wage flexibility does not
apply only to the effects on the labour market situation of the loss of the exchange rate instru-
ment, but is important for the situation on the labour market in general. This implies that real
wages have not only to adjust to shocks in international competitiveness, but also to domes-
tic shocks such as productivity changes or movements of other factor prices” (ibid.).
According to Mahnkopf and Altvater (1995: 104), trade unions are thereby “forced into the
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role of 'lock-keepers', (co-)responsible not only for national economic welfare but also for the
smooth functioning of the European internal market”.

Assuming price stability and that labour mobility between Community regions and mem-
ber-states is very limited, development of nominal wages under the single currency will in
general have to be linked to productivity if competitiveness and jobs are not to be lost (Busch
1991: 269). Already under the ERM regime a notable reduction of real wage increases and a
convergence of nominal wage growth could be observed (Boyer 1994: 100-2).% In situations
of national economic down-turn these constraints imply that trade unions can be forced to
negotiate nominal wage cuts as a means of restoring employment, a lengthy and painful pro-
cess indeed for employees and trade unions. A complementary government strategy can be to
substitute “social devaluations” for monetary devaluations, in order to cut costs, reduce
imports and transfer resources from public sector to private export-oriented production
(Dplvik 1993a, Blanpain 1992). In other words, monetary integration together with the single
market can be assumed to reinforce pressures towards more convergent wage developments
across countries and more differentiated wage structures within countries (Mahnkopf and
Altvater 1995, Marginson and Sisson 1996b). Moreover, while monetary devaluations are pro-
hibited by Community law, the weak regulation of social issues implies that competition on
social production costs most likely becomes fiercer, if so reinforcing the dynamic of “regime-
competition”.

There are, indeed, conflicting perceptions among economists as to the adequacy of mone-
tary devaluations or floating exchange rate regimes as alternative means for coping with eco-
nomic shocks (OECD 1992: 6-7). It is, however, indisputable that currency realignment has
been a persisting and important mechanism for rebalancing the profound differences in pro-
ductivity, costs and inflation between Community member-states throughout the last decades
(Dell' Arringa et al. 1992: 1-2, Busch 1991: 271). From an international trade union point of
view, currency devaluations have an ambiguous function, however. A currency depreciation
tends to shift the burden of unemployment and economic problems from workers in one
country to those of other countries and readily triggers retaliating measures and dynamics,
tending to encourage protectionist zero-sum games (Bordogna 1996: 304). In many cases
devaluations have also tended to reproduce inflationary pressures and price-wage spirals
with negative long-term real economic consequences. Nonetheless, given the inherent dispar-
ities of economic development, currency alignments have been an important “safetyvalve” for
national adjustment policies that has sheltered trade unions from more painful measures in
times of crisis. Unless a radical shift towards increased convergence of real economic develop-
ments between member-states occurs, national industrial relations systems will therefore be
faced with increased strains within EMU. Besides the pressures for wage flexibility and diffe-
rentiation, the tight EMU budget criteria and increased focus on social wage costs will in
many countries pose constraints on social security systems and public sector pay determina-
tion (Dell' Arringa et al. 1992: 47, Miller 1993).

Altogether, with the single currency the whole social fabric of industrial relations and wel-
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fare policies will become more pivotal in national economic adjustment policies, suggesting
that the political-institutional implications will be significant.” Combined with financial lib-
eralisation and the single market, the single currency is according to Boyer (1994: 115),
“indicative of a transition to a new era, since the characteristics of the economic regime are
being completely redefined. This represents a historical transition from a series of national
labour standards to a single European monetary standard.”

While some authors have suggested that this transformation will lead to increasing conver-
gence of industrial relations in Europe (Jacobi 1997, Teague 1997), others have expected
reinforced divergence (Traxler and Schmitter 1995, Boyer 1994, 1996). As shown by Calmfors
and Driffil (1988), and reinforced by Traxler et al. (1996), comparative studies have revealed
a hump-shaped relation between the capacity of economic adjustment, performance and
industrial relations systems. That is, both highly decentralised systems as in the UK and the
US, and highly centralised systems as in Austria and Norway, have tended to show better
results than countries where collective bargaining at the intermediary (sectoral) level has pre-
dominated. This presumably reflects different mechanisms of adjustment, ensured by the dis-
cipline of market forces imposed on company bargaining in decentralised models and the
tendency of strong encompassing actors to anticipate externalities of collective bargaining in
centralised models (and in models with strong indirect co-ordination across sectors, as in the
more decentralised German system of pattern bargaining). According to these studies, the
systems least capable of accommodating wages, employment and macro-economic policies
have thus been the intermediary models predominating in most continental EU countries,
where sectoral bargaining has been strong enough to resist market adjustment for core work-
ers, but has suffered from a weak co-ordinating capacity to take into account detrimental
external employment effects, herewith causing the “insider/outsider” problem claimed to ride
many European labour markets (Lindbeck and Snowder 1988).

Thus, even though the EMU will encourage cross-national convergence of production and
wage costs within sectors, it can be expected to cause very divergent institutional responses.
The trend towards labour market flexibilisation and more inequality is likely to be reinforced
in decentralised models; renewed efforts at corporatist concertation can be expected in cen-
tralised countries, whereas intermediary systems will presumably come under strong pres-
sures to adapt — either in direction of market-driven adjustment or a corporatist mode of
adjustment.®® In accordance with this view, countries like Ireland, Italy, Spain, Belgium and
Germany have recent years actually tried to reinstall tripartite concertation as part of their
convergence programmes, but with varied success (ETUI 1996). Evidently, the institutional
prerequisites of corporatist exchange are easier to dismantle than to build. What seems undis-
puted, however, is that if the industrial actors are not capable of adapting the system of wage
setting to the new context of EMU, “variations in unemployment levels may well replace those
in exchange rates as the key variable in macroeconomic adjustment” (Boyer 1994: 116).
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4.4.4 Implications for industrial relations at European level

Given the challenges of the EMU on national policies, the question arises as to its conceivable
implications for the evolution of industrial relations at the European level. With a single cur-
rency, the transparency and comparability of prices, wages and income across national fron-
tiers are enhanced. This can be assumed will stimulate cross-border exchange of information
both between employers and trade unions as a means of calculating bargaining claims. With
converging prices, interest rates and wages paid in the same currency, it becomes less con-
ceivable that workers employed for example in the same multinational company will accept
cross-national differences in pay. This may strengthen incentives to “arms-length” co-ordina-
tion of collective bargaining across national borders (Marginson and Sisson 1994, 1996a, b).
Accordingly, unions from low-wage countries have expressed hopes of a “catching-up” pro-
cess of wages within the EMU, whereas unions in high-wage countries have feared the oppo-
site.

The recent German monetary unification illustrated the forceful dynamics towards wage
approximation within a single currency area, but the closeness and potential degree of mobil-
ity and national community between East and West Germany obviously make this a particular
case. Moreover, the adverse unemployment effects and the immense transfers required to
accommodate the process in Germany underscored the problems of rapid monetary integra-
tion between areas with great disparities in productivity and competitiveness (Busch 1992,
Altvater and Mahnkopf 1993). It also highlighted the demand for fiscal stabilisers, which are
absent at the European level.

Nevertheless, it is realistic to assume that collective bargaining in a monetary union will
become more closely interlinked across national boundaries (Jacobi 1996, 1997), although in
a dual way. Comparison and transparency will imply pressures for harmonisation of wage
developments, while disparities in productivity and competitiveness will imply pressures for
differentiation. This “double bind” is likely to be reinforced by the pursuit of common mone-
tary policies. Even today integration of financial markets and interest rate policies has created
linkages between the development of wage costs in different countries (in the core Deutsch
Mark zone actually shadowing each other). If, for instance the IG Metall has achieved wage
increases that have caused the Bundesbank to raise German interest rates, this immediately
affects the interest rates, real wages and the scope for collective bargaining in the neighbour-
ing countries, leading for example Belgian unionists to label the IG Metall as a “Social
Bundesbank” (Dglvik 1993a).

In the EMU these interdependencies might be reinforced, but not unequivocally. The
European Central Bank will surely take into account the effects on prices and demand of
member-state wage developments when determining its interest rate policy. As “undue” wage
increases in one country may have direct spill-over effects in other countries, there is accord-
ing to the Commission “a need for wide-ranging co-ordination between the stability-oriented
monetary policy on the one hand and the budgetary and wage policies on the other”
(Schubert 1996: 257). Under the single currency trade unions, especially in small countries,
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will be freed from the disciplinary effects of international financial markets, often prompting
national authorities to offset wage increases by interest rate adjustments or deflationary poli-
cies. This enhances the possibility of “free riding”, giving rise to a potential aggregation prob-
lem at European level. Therefore, the pursuit of European monetary policies can be expected
to create incentives for some kind of European level co-ordination of pay developments
(Jacobi 1996). As stated by the former president of the Bundesbank, P6hl, “even before the
inception of the monetary union the basic willingness of both sides of industry to pursue a
wages and income policies geared to the operating conditions of such a union must exist.”
(ETUI 1991a). Similarly, the Delors-report on EMU emphasised that “efforts would have to be
made to convince European management and labour of the advantages of gearing wage poli-
cies largely to improvements in productitivity” (ETUI 1990: 19). It was also indicated that “at
the Community level, information and consultation procedures regarding the externalities of
wage bargaining results could take place in the context of the multilateral surveillance and
through a dialogue between the social partners at European level” (ETUI 1991: 5).
Accordingly, the ETUC Congress in 1991 decided to start preparations for development of
European collective bargaining and called for Community reforms to enhance this.

As pointed out by Peter Hall (1994b), the relatively successful German experiences with an
independent central bank pursuing strict stability oriented policies have been based on a
well-functioning institutional system, facilitating self-regulated accommodation between
monetary policies, co-ordinated wage bargaining and fiscal policies (ibid.: 9-16). In the
absence of such mechanisms at the European level, “the control of inflation in a European
monetary union may prove more difficult and more costly, in terms of unemployment or
missed growth” (ibid.: 17). To compensate for the likely absence of co-ordinated wage bar-
gaining and fiscal policies, Hall suggests that a European central bank may have to apply more
draconian policies than those of the Bundesbank to attain low inflation (ibid.: 19).

The Maastricht EMU provisions, however, provided no institutional mechanisms for
incomes-political consultations about wages and macro-economic developments at European
level. The Council of Finance Ministers (ECOFIN) has nonetheless gone quite far in formulat-
ing views on appropriate wage increases in the member-states as a part of its guidelines on
economic policies, particularly concerning public sector pay rises (ETUC Economic Policy
Committee 10-11.2.1992). In the view of European trade unions this has drawn attention to
the possible emergence of a “tacit” unilateral intergovernmental co-ordination of European
wage policies from “above”, accentuating the question of whether development of a kind of
European incomes policy could be an appropriate and necessary respons.! The ETUC has
thus repeatedly called for direct dialogue between the social partners and ECOFIN concern-
ing macro-economic policies. Development of European incomes policies would, however,
first require a considerable increase in the capacity of the European social partners to ensue
binding co-ordination of their respective national affiliates; and, second, a build up of budge-
tary powers at the European level which today seems quite unlikely.
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4.4.5 Implications for the ETUC

As described above, the plan for moving ahead towards an Economic and Monetary Union
presented in the late 1980s and confirmed by the Maastricht TEU, was perceived by European
trade unions as likely to have far-reaching consequences for labour market policies, wage
determination, industrial relations and trade unionism at both national and European level.

For the ETUC the challenges of EMU triggered a dual policy response. As indicated above,
the ETUC gave conditional support to the creation of EMU, however, emphasising criticism
along five dimensions: (1) The lack of political accountability and governance of the
European Central Bank (political deficit); (2) the narrow focus on monetary targets, leaving
out goals for real economic development like employment and growth (monetarist bias); (3)
the lack of fiscal policy mechanisms capable of complementing monetary policies and of
ensuing stabilisation, regional coherence and inhibiting downward tax-competition and
social devaluations (fiscal co-operation deficit); 4) the bad timing and narrow interpretation
of the convergence programmes, implying that in time of recession this could reinforce the
unemployment crisis (pro-cyclical policy fault lines); (5) the lack of appropriate provisions in
the social field, which could enhance establishment of a European industrial relations system
matching the requirements of co-ordinated collective bargaining in EMU (social deficit)
(ETUC 5-6.3.1992, Foden 1996, Coldrick 8.12.1995).

The ETUC has thus persistently raised demands for a build-up of fiscal and employment
policy capacity at the European level and underpinning of the transition period by demand
stimulus to prevent the EMU locking the European economy into a deflationary regime.
Despite limited success and rising scepticism among union memberships, support for the
EMU has persisted, presumably based on the assumption that the alternative might be even
riskier: The prospect of fragmentation of EU monetary co-operation and increased protec-
tionism, reinforcing competitive pressures on social standards, would most likely represent a
serious blow to further political and social integration (Foden 1996: 285).

In the field of collective bargaining the EMU was assumed would prompt contradictory
impulses towards (1) differentiation and decentralisation (for adjustment purposes); and (2)
centralisation and co-ordination to contain cost increases (for securing coherence of macro-
economic policies). Although it was very unclear how these contradictory pressures could be
met, according to Mahnkopf and Alvater amounting to an imperative to “square the circle”
(1995: 102),*? some kind of Europeanisation of collective bargaining appeared inevitable.

Thus, as in the case of the single market, the EMU confronted the European trade unions
with the dilemma of weighing significant short-term costs against uncertain future gains,
within an overall context of integration that seemed far more favourable to the interests of
capital than those of labour. As the changes at the time seemed both unavoidable and crucial
to the whole integration project, however, European trade unions appeared to be locked
within a trajectory where the only viable option was to move ahead and work for a change in
the dominant neo-liberal and monetarist thrust of the evolving European regime by demand-
ing more political integration and development of a complementary regime of EC/EU social
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policy and industrial relations. These issues accordingly constituted the agenda of the ETUC
Congress in 1991 (see section 6.5.6) and came to be at the heart of the negotiations over EC
social policy reform at Maastricht and the subsequent process of trade union Europeanisation
throughout the 1990s.

4.5 Interest representation and decision-making at Community
level - towards “Euro-pluralism” or “Euro-corporatism”?

4.5.1 Introduction

With the structural changes in the European political economy from the late 1980s, the ques-
tion how trade unions could influence political developments at the European level came to
the fore, What kind of political and institutional “opportunity structure” was available to trade
unions at the European level?

Throughout the 1960s and 1970s the limited importance of Community social policy for
national industrial relations and the intergovernmental mode of decision-making had implied
that trade unions paid little attention to European interest representation. To the extent mat-
ters of particular national interest were at stake, it usually sufficed to convince the national
government that all that was needed was a veto, the implication being that that the national
route of influencing Community policies predominated among the trade unions.® With the
expected erosion of national political capacity and the increased degree of supranational reg-
ulation flowing from the single market and the TEU, the picture changed. In order to com-
pensate for domestic losses and recapture power at the European level, trade unions seem-
ingly had no choice but to strengthen their capacity to influence Community policies.

The conditions for accomplishing such an undertaking were not promising, however.
Contrary to the predictions of early neo-functionalists like Haas (1958), no coherent system
of social interest representation or “Euro-corporatist” political exchange, enabling unions to
influence the broader parameters of Community policies, had been established. The complex
institutional pattern of Community decision-making and distribution of authority was not eas-
ily accessable and appeared more like a Byzantine tower of Babel than anything resembling
domestic systems of political exchange, where the trade unions had enjoyed a privileged
quasi-public status. As political authority was dispersed between a number of partly overlap-
ping, conflicting and competing institutions, and the number of lobbying interest groups was
proliferating, an opaque system of voluntarist, pluralist interest representation seemed to be
taking shape (Streeck and Schmitter 1992). In this section I outline the external conditions
for trade union interest representation at the European level in the early 1990s and refer
some main lessons from recent research.
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4.5.2 Community decision-making and the target structure of organised
interests

Political decision-making at the European level evolves through complex, multi-layered and
time-consuming processes of consultation and negotiation (Jachtenfuchs and Kohler-Koch
1996). While the supranational Commission has proposed new legislation, the representa-
tives of national governments in the Council of Ministers have decided, usually by consensus,
although qualified majority voting with the SEA and the TEU became allowed in a growing
number of areas. Thus, in order to influence the development and design of Community pol-
icy, interest groups have principally had to target the Commission, while in order to influence
the final outcome they have had to target representatives of national governments, thus giv-
ing rise to a dual track of interest articulation at the European level (Gorges 1992,
Greenwood et al. 1992). With the Community relaunch this picture became more compli-
cated, reflecting both the enhanced role of the European Parliament and the delegation of
regulatory functions to a number of independent bodies, as referred to in the area of standar-
disation. Through the new procedures of consultation and codecision established by the SEA
and the TEU, the European Parliament gained increased importance as addressee for interest
groups in a number of issues (Kohler-Koch 1996). Besides these three principal interlocutors
of European interest groups, a vast flora of formal advisory bodies, like for instance the
Economic and Social Committee established in 1957, and numerous informal expert commit-
tees and networks have been developed around the Commission to provide expertise and
input into the process of policy-formation. Furthermore, it should be underscored that the
European Court of Justice exerts significant influence on development of EC/EU legislation
through case law (Joerges 1996, Weiler 1995). Beyond the reach of lobbying, the possibility of
bringing cases in for the ECJ nevertheless provides a fourth track of defending or promoting
social interests at European level.

Considering in addition that the formal pattern of authority and procedures of decision-
making and consultation between the various institutions vary significantly between different
areas and stages of EC/EU policy-making, it should be clear that the pattern of interest repre-
sentation at the European level can hardly be boiled down to any simple formula. A common
denominator of research on European interest representation has been the emphasis on frag-
mentation, pluralism and diversity, precluding any uniform, hierarchical order of corporatist
interest-intermediation at the EU level (Streeck and Schmitter 1992, Greenwood et al. 1992).
Yet, several studies have pointed to the growing importance of policy communities and net-
works of organised interests and representatives of European institutions in shaping the
evolving mode of European governance, suggesting that the “Gestaltungs-macht” of organ-
ised civil society interests can sometimes be significant (Kohler-Koch 1996: 218). Owing to the
predominant “logic of influence” and the lack of a coherent intetlocutor of state authority,
together with the difficulties of interest aggregation stemming from “the logic of member-
ship”, however, both the organisation and strategies of European interest groups have distin-
guished themselves significantly from past national experiences (Traxler and Schmitter 1994).

91



ECROPEAN INTEGRATION AND THE CHANGING POLITICAL AND ECONOMIC FRAMEWORKS OF
TRADE UNIONS

4.5.3 Interest representation at Community level - a brief overview

The evolving pattern of European interest representation has been strongly influenced by the
segmented authority structure and varying degree of supranational decision-making in differ-
ent policy areas and sectors (Sargent 1985, Greenwood et al. 1992). The generally oriented,
advisory Economic and Social Committee set up in 1957, comprising nationally appointed
representatives of employers, labour and other civil organisations, thus never gained the cen-
tral role as interlink between social interests and Community policies it was originally envis-
aged (Compston 1992, Platzer 1991a). Interest groups rather tended to organise along sector
and policy-specific lines. Typically, the European Coal and Steel Community (ESCS) which
enjoyed extensive supranational powers to regulate production in the concerned sectors,
stimulated national business and labour interests to engage in extensive policy-exchange at
Community level (Haas 1958: xii). Studies of management of the European steel crisis in the
1970's and 1980's likewise suggested that “the institutional framework and the decision-mak-
ing process in Community steel policy is eminently suited to reveal the neo-corporatist pat-
tern of procedure at a supra-national level” (Griinert 1987, in Greenwood et al. 1992: 7).
Similar features of organised influence have been traced in the agricultural sector where the
Community controls vast powers and budgets (Grant 1993), while sectors with weak
Community powers have been characterised by fragmented organisations and predominance
of interest representation at the national level (Sargent 1985).3¢

While the degree of supranationality had been slowly growing during the first phase of EC
integration, the strengthened national veto-rights introduced by the Luxemburg compromise
in 1966 implied that the importance of the European level declined for most organised inter-
ests (Gorges 1992: 4). Still, in areas where the Community controlled powers and resources
for sectoral policies, development of European interest organisations continued to grow.
Besides the prototypical agricultural sector, Joint Committees between labour and employers
were for example set up by Commission assistance through the 1960s in sectors like inland
waterway, sea fishing and rail transport. The intention of the Commission was that they
should contribute to the construction of a European system of industrial relations and foster
free collective bargaining, however, with limited success (ETUI 1993, EIRR 244/1992).

After the new impetus to European integration in the early 1970s the Commission made
renewed attempts to promote coalition building with European associations. After the Paris
Summit in 1972 a specific Social Partners office was set up within the Commission DG X and
the “social partners” were granted preferential treatment connected to social and employ-
ment questions (Sargent 1985: 239). Also the number of consultative bodies, ad-hoc commit-
tees and expert groups, often with representation of national interest organisations, contin-
ued to mushroom, leading in some sectors like the agricultural and social policy area to adop-
tion of a style of interest-intermediation with certain corporatist features (ibid.: 240—41).
These tendencies have partly been considered as an attempt to boost the position and legiti-
macy of the Commission itself, at the expense of member-state influence via the Council,
partly as a reflection of the Commission dependence on external sources of information and

92



JON ERIK D@LVIK

expertise. Combined with the Commission role as a mediator between different national and
EC actors, this left opportunities for interest groups to influence the premises and the process
of policy shaping (Lodge 1989: 41). In consequence a complex network of reciprocal and
symbiotic relationships evolved between the Commission and the growing number of
European and national interest groups (Greenwood et al. 1992: 24). As the process of
Community policy-formation is not just a matter of size and power, but also of finding work-
able technical solutions to regulation and accommodation of complex national rules, even
small actors can sometimes obtain decisive influence through coalition-building and by exert-
ing conceptual skill and cleverness (Torres et al. 1991: 13). It has thus been suggested by
some authors that the evolution of Community policy networks ingrains contours of a new
mode of discursive governance where the role of public actors is transformed more into
mediator and facilitator, while the development of common categories of understanding and
concepts of problemsolving attain growing importance (Jachenfuchs and KohlerKoch
1996).%

An important constraining factors has been, however, the compartmentalised structure and
insufficient co-ordination of the Commission way of working (Lodge 1989: 38, Haaland-
Matlary 1997). This has favoured specialised and sectoral associations rather than representa-
tives of cross-sectoral interests such as trade unions. While ETUC has enjoyed extensive and
privileged contacts with the DG V, responsible for Social Affairs, Labour Market and Industrial
Relations, it has had great difficulties getting access to the general directorates responsible for
competitive policies and sectoral policies, which are often of vital importance to industry
unions (Platzer 1991a, ETUI 1993).”

In the 1970s the Council too was triggered by national practices of neo-corporatist concer-
tation into promoting social partnership at the EC level. The Ministers of Social Affairs and,
later, the Ministers of Economic and Financial Affairs invoked a series of tripartite conferences
bringing together the Euro-peak organisations of business and labour with national servants
and European officials. They met six times until 1978, discussing a wide range of macro-cco-
nomic and social policy measures: Full employment, inflation wage restraint, fiscal policy,
worker training and productivity measures. A Standing Committee on Employment with tri-
partite representation was established (and still exists). These efforts came to naught, and
were brought to an end in 1978 when ETUC, which had been the main instigator, withdrew.
As business representatives showed no enthusiasm and representatives of the national gov-
ernments kept silent and unwilling to get involved in any binding discussions, the ETUC saw
no point in continuing the exercise (Compston 1992: 10). This experience clearly demon-
strated the difficulty of developing centralised interest politics without a real state interlocu-
tor (Streeck and Schmitter 1992: 204). In general, the EC Council, where decisional power is
ultimately located, has been difficult to approach for organised European interests.
Compared to the fairly open, coalition-building style of the Commission, the Council has
been marked by more closed, diplomatic procedures of decision-shaping, with the COREPER
(Committee of Permanent Representatives) as an important arena for alliance-building and
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compromise-seeking between different national interests (Lodge 1989: 45). As a gatekeeper
between the European system of decision-making and the national systems, the COREPER has
been an important target for national interest groups via their respective government repre-
sentatives, among trade unions often leading to the problem of bypass and competition
between national organisations and their European umbrellas (Rithig 1993, Lanzalaco 1992).

Reflecting their restricted political access and influence opportunities, most of the
European peak organisations in the 1960s and 1970s primarily functioned as clearing-houses
for different national interests (Grant 1993, Greenwood et al. 1992). Conversely, their
national component groups were reluctant to give Euro-organisations independent powers,
implying that only a few were able to pursue common causes and to bind affiliated members.
Accordingly, the Commission often by-passed Euro-groups, dealing instead directly with
important national organisations (Sargent 1985: 244).

With the new impetus to European integration in the mid-1980s a significant shift towards
Europeanisation of interest representation and lobbying was reported (Mazey and
Richardson 1993, Andersen and Eliassen 1991a). A growing tendency towards approaching
the European institutions directly and towards establishing cross-national coalitions was
reported (Andersen and Eliassen 1991a) Again attempts were made to establish social dia-
logue between employers and trade unions at Community level, but the so-called Val
Duchesse talks convened by the Commission led to little (see chapters 5 and 7). Community
lobbying, however, accelerated. While most organisations trying to influence Brussels in the
early 1980s represented industry-based business interests, actors from other sectors, compa-
nies, and new types of actors such as professional lobbyists (accounting firms and legal advis-
ors), representatives of counties, cities and associations in the field of culture, education,
social services, environment, entered the Brussels scene in the late 1980s (ibid.: 6). Also
national employers' associations and trade unions, e.g. the Swedish, Norwegian and Italian
union confederations, set up their own offices. Still, among the groups recognised by the
Commission, industrial and commercial employers' interests accounted for almost 50 per-
cent, for a further 25 percent agriculture and food, service sectors for around 20 percent, trade
unions, consumer and environmental interests 5 percent (Mazey and Richardson 1993: 7).

The growth of Brussels-based interest groups and business lobbyists accentuated the pic-
ture of fragmentation and dis-organisation, leading many observers to conclude that interest
representation at European level increasingly took on a logic of competitive pluralism similar
to the dynamics of American pressure groups (Streeck and Schmitter 1992).

4.5.4 Analytical approaches and interpretations

Both trade union debate and theoretical discussion about the opportunities for labour influ-
ence on Community policies have been influenced by the tradition of corporatist analysis,
with a focus on the conditions for establishing institutionalised forms of political exchange
between governmental agencies and labour and business organisations (Streeck and
Schmitter 1992, Traxler and Schmitter 1994).
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The corporatist point of departure

The debate on corporatism evolved as an attempt to understand the reciprocal relationships
that developed between the state and major organised interests in Western countries in the
post-war period (Grant 1985: 1), associated with the growing importance of interest repre-
sentation through the “corporative channel” compared to the “numerical channel” of demo-
cratic influence (Rokkan 1967).

In an ideal-typical distinction between pluralism and corporatism as styles of interest inter-
mediation, Schmitter (1977: 9) defined “pluralism as characterised by multiple, voluntary
units, not licensed, supported or controlled by the state, and not exercising a monopoly
within their category of interests. Corporatism is characterised by a limited number of units,
recognised or licenced by the state, and granted a representational monopoly within their cat-
egory of interests”. Schmitter has also distinguished between a corporatist style of interest
intermediation and a corporatist mode of policy formation, “in which formally designated
interest associations are incorporated within the process of authoritative decision-making and
implementation. As such they are officially recognised by the state not merely as interest inter-
mediaries but as co-responsible 'partners' in governance and social guidance” (Schmitter
1981a: 295-96). The incentive for the state involvement in such arrangements has been to
build support for the enactment and implementation of its policy by granting privileged par-
ticipation to interest groups sufficiently powerful to deliver the support of its benefiting con-
stituency (Grant 1985: 3f).3® Thus, “through an osmotic process, they develop a symbiotic
relationship with the state, so that the legitimacy of the state becomes in part reliant on the
active consent of recognised interest organisations” (ibid.: 10).

Corporatism has usually not been seen as a result of some “grand design”, but has been
conceived of as an unintended outcome of disparate interest conflicts and policy crisis in
which none of the class or state actors involved was capable of imposing its preferred solution
upon the others (ibid.: 7). Corporatist arrangements have thus often been an outcome of sec-
ond-best compromises which no one really wanted or defended openly, thus leading to their
general invisibility, their uneven distribution and their precarious legitimacy, according to
Grant (1985: 7).

As the state has had to share its former exclusive power, "what is left is an amorphous com-
plex of agencies with ill-defined boundaries, performing a great variety of not very distinctive
functions”, in the view of Schmitter (1985: 33) — a description seemingly well suited to por-
trait important features of the emerging Euro-polity. In the debate over European interest
intermediation it is also worth reminding that the concept of corporatism does not necessar-
ily refer to an overall societal model of governance, corporatist arrangements can flourish in
particular sectors and at different levels, irrespective of a macro level framework (Williamson
1989: 17, Grant 1985).

Compared to the picture of dis-organised, competitive lobbying reported to be evolving in
Brussels, the corporatist concept refers to the primary role attributed to organisations
anchored in the basic division of labour in society. Labour and capital are not simply pressure
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groups like any others, they are assumed to be less variable in their identification of interests
and more powerful in relation to other groups, representing the institutionalisation of class
interests and power resources.

Euro-pluralism, corporatism and beyond

In the early days of European integration neo-functionalists assumed that the interplay
between organised interests and European institutions would become a powerful motor of
integration (Haas 1958), resembling in many respects the neo-corporatist concept of political
governance (Streeck and Schmitter 1992: 199).

In reality, however, things developed otherwise, leading scholars inspired by the corporat-
ist approach to view the evolving pattern of interest representation at the Community level in
terms of pluralism, competition and neo-voluntarism (Streeck and Schmitter 1992: 200):
“Compared to the paradigmatic national political systems of the time, interest representation
around and within the Community was always much more 'pluralist' than corporatist; more
organizationally fragmented; less hierarchically integrated; more internally competitive; and
with a lot less control vested in peak associations over their affiliates, or in associations over
their members.”

Accordingly, rather than Euro-corporatism, “more likely appears an Americal-style pattern
of 'disjointed pluralism' or ‘competitive federalism', organized over no less than three levels,
regions, nation-states and 'Brussels" (ibid.: 227). The main reason for this pattern of evolu-
tion was in the view of Streeck and Schmitter “in a nutshell (...) that in the uniting supra-
national Europe, it was not only the case that labour was and continues to be under-orga-
nized, but there also was never a real possibility of a mutually organizing interaction effect, a
Wechselwirkung, between labour and the two other majors players in the political economy,
capital and the state” (Streeck and Schmitter 1992: 204).

The claimed pluralist and voluntaristic character of the EC/EU system of interest represen-
tation was thus seen as resulting from the lack of a coherent Community state authority with
the capacity to provide incentives and coercive force to enhance the establishment of power-
ful, centralised interest organisations rooted in civil society: “Organized interests thus have
had no other choice, even if they have been otherwise inclined, than to maintain a strong
national base and to cultivate established national channels of influence” (ibid.: 208). Besides
the absence at the European level of “anything resembling a balance of class of sectoral
forces” and the lacking Community capacity to establish Keynesian economic policies (essen-
tial for national arrangements of concerted political exchange), representatives of European
“classes, as well as other forces in civil society, have to compete for control over the newly
emerging central field of governance with a qualitatively different set of players: a2 number of
already existing (...) nation-states” (ibid.: 218).

Having to pass through “the narrow needle's eye of intergovernmental negotiations”
(Streeck 1994: 157), favouring non-decisions and negative integration, associations with
interest in broader, positive integration have been structurally disadvantaged at the European
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level, both vis-a-vis member-states and associations promoting producer-interests in deregula-
tion, in the view of Streeck and Schmitter (1992: 206-7). Business has accordingly chosen to
work through a great variety of specialised intermediaries and prevent establishment of a
strong peak association, further inhibiting the development of centralised corporatist
exchange (ibid.: 200).

The general “pluralism at EC”-thesis has been questioned by scholars from the pluralist tra-
dition and scholars inspired by institutionalist and network analysis (see e.g. Greenwood et
al. 1992, Mazey and Richardson 1993, Kohler-Koch 1996). Suggesting that traditional tools
used to recognise expression of interests at the national level should be set a side, at least
temporary, Greenwood et al. (1992: 2) have argued that the “transnational level will exert a
qualitatively different set of dynamics from those of the national level.” They criticise the
“pluralism at EC-thesis”, first, for a misconceived search for a kind of idealtypic European
“mega-corporatism” similar to past macro-corporatist practices at nation-state level. This
implied in their view application of judgement criteria which had become obsolete even in
most nation-states and overlooked that the corporatist tradition has been strongly oriented
towards the study of developments in particular policy-areas and at sector-level, where similar
features could in fact be traced at the European level (ibid.: 5). Second, the pluralist-thesis
was criticised for lacking a theory of the “state” at Community level. By stressing the fragmen-
tation of the EC state, pluralism became a kind of “anti-theory” (Jordan 1990, in ibid.), cir-
cumventing the problem of understanding the nature of Community authority and its rela-
tions to interest groups (ibid.: 5). Third, the general reference to weak associations and that
main Euro-groups are merely federations of federations, lacking necessary authority and
capacity to act on behalf of their affiliates, was by Greenwood et al. claimed to be “over-
stated”. On this background, fourth, they warned against precipitated generalisations and
stressed the need for concrete studies of how social, sectoral and territorial cleavages influ-
ence interest policy formation at the European level, and how such divisions interact with
existing modes of national interest representation.

All in all, Greenwood et al. challenged the “pluralist-thesis” by arguing that the relations
between the EC and interest groups were not following a competitive, pressure group logic,
rather they were of a reciprocal and symbiotic nature, based on power-dependence relation-
ships and exchange within a growing web of policy networks and coalitions (1992.: 6).
Similarly 2 number of authors have in recent years suggested that the most adequate
approach to understanding the particularities of Community interest intermediation is net-
work analysis.® Along this line Lehmbruch (1991: 126) has argued that more emphasis
should be laid on analysing the configurative aspect of European interest intermediation as “a
structure made up of complex linkages between organizations, agencies, and other institu-
tions, the dynamic of which is not always sufficiently understood” (in Mazey and Richardson
1993: 252). Such “complex configurations” can be delineated in the notion of “policy net-
works” being part of broader processes of institutionalisation of political governance at the
European level, by Kohler-Koch suggested to ingrain contours of a new kind of co-evolution
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of the system of politics and organised interests at European level (1996: 209).%

Still, despite different interpretations of the nature of interest intermediation that has been
evolving at the European level, there has been little disagreement about the historical imbal-
ance between business and labour influence on Community policies and that business in gen-
eral has managed to organize and influence more effectively than labour and from much ear-
lier. 41 The superiority of business interest representation has been assumed to reflect that
sector associations and specialised groups tend to be of greater significance than peak associ-
ations in influencing European politics (Streeck and Schmitter 1992, Greenwood et al. 1992:
240). As product market regulations have occupied the centre-stage in the efforts of socio-
economic regulation at Community level, the “fragmented and sector-specific structure of
Euro-Trade associations should correspond better to the fragmented and sector-specific han-
dling of policy by the Commission and other, newly emergent, European agencies” (Traxler
and Schmitter 1994: 19). It has further been assumed that business associations at
Community level have been advantaged of group size (members are large firms), more
resources, better communicative equipement and fewer steps to climb in aggregating inter-
ests (Greenwood et al. 1992: 240). Whereas the Europeanisation of capital interests mainly
has been directed towards business as a producer group, and less towards business as an
employer, the inclusiveness of trade unions, focusing cross-sectoral interests and relying
more on peak-level co-ordination, has been conceived as less suited to match the complex
interlocutor structure at European level (Schmitter and Lanzalaco 1992, Lanzalaco 1992). The
fragmentation of business associations, however, has given rise to problems of employer co-
ordination in cross-sectoral issues such as social and employment policies (Platzer 1991a:
186, Tyszkiewicz 1990), although this has also been suggested as representing an effective
way of blocking development of corporatist social policy-making (Streeck and Schmitter
1992: 206).

Much of the disagreement about the kind of interest representation evolving at European
level thus seems to reflect different levels of analysis. Whereas Streeck and Schmitter (1992)
traced strong pluralist features at the macro-level, Greenwood et al. (1992: 248), on the basis
of several sector-studies, reported that “it is impossible to draw the conclusion that interest
intermediation at the European level is clearly of either a corporatist or pluralist nature. (...)
While some arrangements may be characterized as neo-corporatist in character it would be
premature to generalize by using broad labels such as 'corporatist' or 'pluralist' to describe
interest-group-EC relations. Patterns are too fragmented and do not lend themselves to such
generalizations” (ibid.: 239). Against this background it seemed to be a need for more speci-
fied studies of the kind of interest intermediation that is evolving in different fields of
Community policies and how such patterns are shaped by the particular configuration of
institutions, organised actors and Community policy competences in the actual area under
study, in my case, the social policy field.

To sum up, at the threshold of the 1990s, the pattern of decision-making and institutions of
interest representation that had accompanied European integration was not encouraging for
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trade union aspirations towards regaining power at the supranational level in order to influ-
ence the broader economic and political parameters of European integration.

4.6 The new economic and political configuration of European
integration - the challenges to trade unions

According to Traxler and Schmitter (1994: 25), the changing economic and political trajectory
of European integration that has been described in this chapter confronted “European trade
unions with one of their greatest challenges in their history”. In this section I refer, first, to
the general reactions of the ETUC to the Maastricht treaty reforms; second, I review the main
strategic dilemmas European trade unions were faced with, hereby sketching the central
issues to be analysed in the subsequent parts of this thesis.

4.6.1 ETUC and the Maastricht reforms*

The official ETUC approach to European integration in many respects mirrored its close rela-
tions with the Commission and the strategic circles around Delors. In this perspective the
Maastricht treaty reform was perceived as a natural and necessary follow-up to the single mar-
ket project, whereby it was hoped market integration would give ground to further political,
social and regional integration, raising the demand for extended supranational powers and
democratisation of the Community.

Divergent national views on European integration prevailed within the ETUC, but influ-
enced by the strength of the continental unions and the new “Euro-optimistic” spirit of the
late 1980s, the ETUC Congress in May 1991 went very far in calling for federal European
“state-building” in the run-up to the Intergovernmental Conference at Maastricht.

ETUC demands and reactions
The central ETUC demands to the Maastricht Summit were formulated in the ETUC General
Congress Resolution of May 1991, entitled “The European Trade Union Movement at the
Heart of the Changes in a Changing World”. Here the European Community was seen as “the
principal instigator of change” and confidence was expressed that “within the new Europe
which is emerging, democracy, economic and social progress and cultural exchanges will
ensure European cohesion based on a strong European Community” (ibid.: 3). With refer-
ence to the accelerating structural and technological change stemming from the single market
“a new model of economic development” was called for, based on “more common policies in
the social and economic fields” where extended Community powers “should go hand in hand
with further political democratisation and the use of qualified majority voting, which should
become the rule for Community policies” (ibid.: 6).

ETUC demanded increased budgetary capacities of the Community and powers to romote
harmonisation of taxes, enforced regional, environmental and industrial policies, and sup-
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port was given to the Economic and Monetary Union, although not unconditionally.
According to the ETUC, “EMU priority must be given to the general goals of full employment
and cohesion, the proposed European system of central banks must be democratically
accountable to the European institutions, particularly to the European Parliament, and an
advisory structure should be created to involve the social partners” (ibid.: 8).

Calling for “political democracy”, ETUC suggested that the IGC should “initiate 2 genuine
procedure to democratise the Community institutions, resulting in European Union in the
form of a democratic and social federation of the Member-states” and “the IGC should man-
date the European Parliament to draw up the constitution for European Political Union”.

Measured against such ETUC demands the results of the Maastricht Summit were fairly dis-
appointing. Despite the symbolic declarations about “political union”, the Maastricht treaty
reforms provided only modest steps in this direction and the European Community remained
anchored in a legacy of co-operation between nation-states, rather than becoming a state
itself. “Read as a whole, the Treaty is not about people's Europe, but about state's Europe”
(Nicholl 1993: 21) and the present EU was still far from being a supranational state (Traxler
and Schmitter 1994: 5). On the contrary “the emerging polity is becoming increasingly char-
acterised by a variety of relatively independent arrangements among different institutions
with partially overlapping resources and separate power bases and memberships, that is,
without the unified central authority that would mark its transformation into a supranational
stato” (ibid.: 12).

In consequence, for the European trade unions and the ETUC, the Maastricht reforms
clearly did not match their expectations. In an assessment entitled “Declaration on the Treaty
on European Union” adopted by the ETUC Executive 5—~6 March 1992, it was stated that the
treaty reforms:

“is an important turning point in the history of the Community and indeed in the future development of
Europe as a whole. Whilst it clearly represents progress, in that it identifies the bases of the future union, it
does not, however, yet offer a satisfactory balance between the economic and monetary dimension and the
political and social dimension (.....). This imbalance, arising from the highly liberal approach on which the
Treaty of Rome and the Single Act were based, makes the democratic and social deficits all the more evident”
(ETUC 5-6 March 1992: 1).

Criticising the inertia of the intergovernmental procedures, the ETUC called for the 1996 IGC
to redress these shortcomings and face the Community's “federal vocation”. Deploring the
lack of democratic reform, the resolution expressed hope that the evolution of the treaty,
despite its weaknesses, might pave the way for a veritable “European constitution” (ibid.: 3).

The ETUC, as mentioned, welcomed the Treaty provisions for introduction of the EMU,
conceiving

“EMU as being part of the answer rather than part of the problem —i.e. that economic and monetary integra-
tion of the European economiies is happening anyway, and that what is required is the empowering of dem-
ocratic-accountable institutions so as to regain at the European level those powers to manage our economies
which have increasingly been lost at the national level” (ibid.: 3).
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Strong criticism was voiced, however, that too much emphasis had been placed on monetary
integration and not enough on economic union, and that the Maastricht convergence pro-
gramme if applied in a mechanical way “could lock the Community into policies which could
propel into a serious recession” raising serious questions about the EMU timetable. The
ETUC thus deplored the likelihood that the ECB would be subject to minimal democratic
accountability such that it could pursue price stability single-mindedly; and that many govern-
ments would find themselves unable to pursue rebalancing fiscal policies because of the strict
government deficit and convergence criteria, potentially aggravating regional disparities
(ibid.: 4, 9, 10). The ETUC further warned against the dangers of tax competition for welfare
policies and claimed that the reliance on monetarism and “free market” forces had failed in
solving the problem of growth, unemployment and cohesion.

Still, as an overall conclusion the ETUC adopted a “Yes-but” approach and recommended
ratification of the TEU:

“Given the above, the ETUC considers it necessary that the trade union movement, both at the European
level and in the various member-states, should support the ratification of the Maastricht Treaty on European
Union by playing an active part in the public debate and by taking initiatives of its own. Such actions must
highlight the Treaty's limitations and the desire of the trade union movement to create the political condi-
tions that will ensue that the 1996 revisions restores a sounder balance within the Union, particularly as
regards the social and democratic dimensions” (ibid.: 11).

Despite the general statement being adopted unanimously, considerable divergence of views
persisted among the ETUC affiliates. In the Executive Committee debate, several affiliates
expressed that the resolution was too positive, but from opposite angles. Whilst for example
representatives of the Dutch and the Belgian unions were dissatisfied with the lack of political
integration and democratication, the Nordic speakers wanted to water down the “ideological
(read federalist) tone”. The president of the German DGB, H.W. Meyer, supported the text
critically, but emphasised that Political Union had not been created — “it is only a Torso with-
out a head” — and expressed concerns about the dangers of EMU with regard to job creation
and political accountability.

In order to complement the “Yes, but” approach to ratification, the ETUC decided to for-
ward proposals which could help counterbalance the weaknesses of the treaty, concentrating
on a “co-ordinated strategy for growth and employment”, increased EU budgets through a
Delors-II-package and swift initiatives to implement the procedures laid down in the social
agreement.

The last dance with Delors?

An interesting feature of the same ETUC meeting was that the Commission president, Jacques
Delors, was invited to present his views on the Maastricht outcome, presumably to bolster
support for ratification among the ETUC affiliates. The appearance of Delors among the lead-
ers of trade unions in Europe at this critical stage of European integration illustrated the close
relations between the ETUC and the Commission, however, in an ambiguous way.
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Outlining three overarching challenges of the Community — deepening, enlargement and
democratisation — Delors underscored that subsidiarity should ensure that the EU became a
project for all citizens and not “a bureacratic invader”. Pointing out development of a single
currency and a common foreign and security policy as the two major moving forces in
European integration, he distinguished between two conflicting concepts: (1) a free trade
area ruled by the unvisible hand, and (2) an organised economic area accepting a public role,
capable of striking a balance between what he considered to be the three basic pillars of the
European Community, “competition, solidarity and co-operation”. Responding to trade
union concerns about EMU, Delors underscored that development of a real political union
was absolutely indispensable, if not the EMU would be unacceptable and lead to the rule of
the ECB. If the Council in 1997 or 1999 decided to implement the single currency, a careful
judgement of the balance between ECB, the Economic Committee and the Council would be
needed according to Delors. — “If not the EU could become a monetarist battlefield domi-
nated by single market forces and central bankers, which in turn could lead to the fragmenta-
tion of the Community”,*

On the one hand, the role of Delors at this important ETUC meeting underscored the close
ties and shared views between the ETUC, the Commission and Delors personally, accentuat-
ing also the interdependence and sense of common destiny. At such meetings Delors evi-
dently felt at home and a spirit of community and mutual commitment was tangible. The
impression was left that this coalition had been decisive for the achieved progress in social
policy at Maastricht.

On the other hand, it clearly shined through that the Maastricht outcome in many respects
was a deception, by no means fulfilling the strategic goals and expectations of the Delors
Commission. The firm conviction that European integration was moving towards new
heights, usually marking Delors appearances in the ETUC, seemed to have been replaced by
uncertainty and concern about the dangers ahead. Underscoring the shortcomings of the
TEU, owing to the decisive power of member-states with flawed policy conceptions, Delors
made clear that many crucial issues for the future were beyond the reach of the Commission.

In a sense it seemed that this event became an “eye-opening” experience for many of the
national trade union leaders, realising that Delors was not the almighty reign who could
ensue that trade union interests were cared for at Community level. Thus, the vanishing of
the “Euro-enthusiasm” of the 1991 Congress (see chapter 6) had commenced and a certain
mood of frustration and pessimism could be felt. Recognising that the decisive Community
powers were located outside the realm of the Commission-centred networks of the ETUC, the
glory of Delors seemed to be crumbling, suggesting that the ETUC in the future would have
to rely more on its own strength,®®

4.6.2 Summary: the strategic dilemmas and challenges of the ETUC

The widespread scepticism of the Maastricht outcome in many national unions, forcefully
expressed in the eventual referenda in Denmark and France, further accentuated the strategic
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dilemmas facing the ETUC in the post-Maastricht period. As the ETUC had been a strong
advocate of far-reaching European integration before Maastricht, fuelling membership expec-
tations, the ETUC was reliant on the Maastricht reforms actually delivering on issues of tangi-
ble importance to trade unions.

This situation left the ETUC in a double-edged position of dependency and opposition,
having to act both as external defender and internal critic of the Maastricht outcome, easily
creating a Janus-image of the ETUC. The post-Maastricht development was thus critical for the
European trade unions' interpretation of their own role and identity within the ongoing
European transformations. The challenge of handling this fragile balance between influenc-
ing and supporting European events and maintaining legitimacy within national constituen-
cies, between loyalty and voice at two different societal levels, in my view is essential for
understanding the strategic dilemmas and choices of the ETUC in the European integration
process. Although the post-Maastricht impasse eventually came to an end, the task of acting as
bridge-builders between interconnected but partly conflicting legacies persisted as central
determinants of the national trade union leaderships' ambivalent approaches to European
integration. Thus, the deep concern marking ETUC reactions to the post-Maastricht crisis*
reflected more than resolutionary gestures. It was an expression of the ETUC's political strug-
gle for preserving credibility and acquiring a proper foundation for the organisation itself,
thereby highlighting the contingency of European trade union integration on the broader
political developments of the Community.

As analysed in this chapter, the evolving configuration of European market-making and
monetary integration in the early 1990s ingrained both threats and promises to European
trade unions. While the short and medium-term transition costs most likely would be consid-
erable, the potential long-term benefits associated with increased growth and curbing of
intra-European financial flows seemed more uncertain. The structural changes flowing from
the new poliﬁcal economy regime implied a twofold challenge to European systems of indus-
trial relations and trade unions.

On the one hand it could be assumed to prompt erosion of national means of trade union
policies and outleash fiercer competition for jobs, investment and wages between nation-
states and national unions. It was, however, difficult to foresee how national actors and insti-
tutions of industrial relations would respond to these pressures. Besides intensifying labour
cost competition and bolstering employer bargaining power, the single market and the EMU
implied an impetus to more flexibility, differentiation of wage formation, and to co-ordinated
wage policies to contain inflation both nationally and transnationally. The new European
political economy regime could thus be envisaged to encourage both deregulation of national
systems (exemplified by the British market-driven adaptation) and revitalisation of national
concertation to preserve competitiveness (exemplified by the tripartite Irish and Norwegian
mode of adjustment). In consequence, despite the convergent external pressures, it
remained uncertain whether increased convergence or divergence of national industrial rela-
tions in Europe would evolve.
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On the other hand, the increasing shortcomings of national means of regulation and the
growing cross-border interdependencies and conflicts between unions, following from the
market extension, made transnational co-operation and Europeanisation of union policies all
the more needed to counteract divide and rule strategies of employers. At the same time the
new configuration of the political economy could weaken the ability of trade unions to under-
take the organisational transformations required to accomplish such a shift of strategy; first,
because unions would most likely experience a drain in domestic power-resources as a result
of restructuring and rising unemployment flowing from the single market and the EMU con-
vergence programmes. Second, because the irrevocable loss of the exchange rate mechanism
implied that adjustment to economic fluctuations increasingly would have to be buffered by
employees, trade unions and welfare state schemes through social devaluations. Thus,
according to Mahnkopf and Altvater (1995) trade unions faced the impossible task of “squar-
ing the circle” by having to reconcile the conflicting requirements of domestic adjustment
with the pressures of co-ordinating wage-policies cross-borderly, in accordance with the
anticipated common monetary policy of the ECB.

While the structural changes of the European political economy created both incentives
and obstacles to the Europeanisation of trade union policies, the character of the evolving
European polity seemingly offered limited political opportunities for compensating foregone
domestic power through regaining political influence at the European level. The segmented
institutional structure, limited resources and weak political authority of the flegdling
European “quasi-state”, combined with its predominant intergovernmental mode of decision-
making, implied that trade unions could neither rely on support from a friendly state, nor
appeal for political support from a European public and allied political forces exposed to
European electoral competition, in order to gain influence on the broader parameters of
European integration. The fragmented system of interest representation at European level fit-
ted poorly with trade union traditions of corporatist political exchange. On the contrary, the
European polity seemed to offer better opportunities for specialised business producer inter-
ests to enhance negative integration, than for inclusive and multi-purposed trade unions to
pressure for positive integration and construction of cross-sectoral, redistributive European
policies.

The increasing supranationality in market-making issues and the tendency to hand over
regulatory power from political arenas to semi-private standardisation agencies, furthermore,
limited the former union opportunities to block unwanted European measures via friendly
national governments. These were themselves left to compete for influence in new arenas
and engage in complicated intergovernmental coalition-building and horse-trading in the
extended areas governed by qualified majority-voting.

In this context the most viable trade union ally on the European scene had been the
Commission, which still governed by the union friendly circles of Delors also shared many of
the ETUC visions for more political integration in Europe. Thus, the endeavours of trade
unions at European level had become increasingly dependent on the policy networks around
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the Commission in which they had felt confidence and hope, nourishing a growing Euro-opti-
mistic spirit.

If Maastricht was to become a watershed of trade union Europeanisation (Hall 1994a), it
would apparently be in a double sense. Although the prospect of European collective bar-
gaining ingrained in the Maastricht Social Protocol was encouraging (see chapter 8), it also
confronted European trade unions with the challenge of moving from common declarations
to common practice — now they had to deliver. Together with the fairly disappointing results
in most other areas, the post-Maastricht crisis, and the crumbling of the Delors magic, this
implied that Maastricht became a “moment of truth” for many national trade union leaders.
After long having left the European activities to the “Euro-enthusiastic” ETUC Secretariat —
whose activities and perspectives they had not always considered serious, though harmless —
they became aware that the new Europe was becoming reality in a way that ingrained far-
reaching and burdensome consequences for national trade unions. After having pursued
“cheap talk” and seen the European activities as a refreshing break from domestic gloom, they
were suddenly faced with consequential strategic choices about what to do and how to do it
in order to cope with the new European environment. This posed the uneasy question of
whether they had the will, the support of their members, the means, or the capacity to con-
struct viable, common responses on a European scale.

The post-Maastricht period thus became the starting point of a complicated negotiating
process for the ETUC on how to put the visions of the 1991 Congress to create a real
European confederation in practice. With the opening of the single market and the planned
completion of the EMU a “point of no return” had apparently been passed, leaving European
trade unions no other option than to begin (1) to prepare for a long political march to rebal-
ance the asymmetric European regime of economic political governance, and (2) immediately
start preparing how the Maastricht social agreement could be exploited to develop a
European regime of industrial relations. Considering the fundamental structural barriers and
long-term character of the former task, the immediate task of developing European-wide min-
imum labour standards and European negotiations appeared all the more urgent for ETUC if
workers in different countries to be played off one against the other was to be avoided and a
downward spiral of social nivellation prevented.

In consequence, the top priority of ETUC in the post-Maastricht period became the devel-
opment of European social policy and negotiations within the new institutional frameworks
of the Maastricht social agreement, which accordingly is at the core of the subsequent parts of
this study. In order to understand the conditions and complexities of the issue, a closer look
is required into (1) the historical evolution of trade union organisation and its relations with
employer counterparts at European level, and (2) the actual motives and inner logic of the
compromises leading to the 31 October agreement and the Maastricht social agreement.
These issues are the subject of the Part I1I, before the question of how European trade unions
resolved their strategic dilemmas and organisational problems is addressed in Part IV.
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Endnotes:

1 See, for example, Barnouin (1986), Keohane and Hoffmann (1991) and Sbragia (1992).

See, for example, Sargent (1985), Lodge (1989), Greenwood et al. (1992).

3 Initially, the German re-unification prompted an upswing in the European economies, triggered by the release
of large transfers, but when the subsequent financing was initiated, the tightening of German economic poli-
cies, accompanied by rising interest rates, pulled the bulk of European countries into recession. This in turn
accentuated severe tension within the ERM system leading subsequently to withdrawal of the UK, Italy and
other countries and a softening of the fluctuation margins - associated with “Black Wednesday” in September
1992 - fuelling doubts about the legitimacy and feasibility of the EMU plans.

4 See, for example, Marks et al. (1996), Streeck (1995a), Jachtenfuchs and Kohler-Koch (1996) and Wessels

(1997).

See, for example, Bulmer (1994), Keohane and Hoffmann (1991), Jachtenfuchs and Kohler-Koch (1996).

Moravesik (1991:50-52), Sandholtz and Zysman (1989), and Keohane and Hoffman (1990, 1991).

For example, Sandholtz and Zysman (1989) have argued that European business and the Commission

bypassed national governments, while Streeck (1993: 3) has suggested “that to join a revived integration pro-

ject (...) business needed credible assurances that the European Community's emerging economic regime
would be significantly less dirgiste and more flexible —i.e. market-driven — and that indeed integration would
proceed $o as to help remedy the ominous affliction of 'Euro-sclerosis™. According to Streeck, as business
demands were built into the politicians' proposals for a new integration effort, “the revival of European inte-
gration became bound up with a European deregulation project” (ibid.: 3). Accordingly, by selecting the old

EC objective of a free market as vehicle for relancing the Community, both the international relations equation

and the political-economy equation were solved simultaneously. Other analysts, however, have argued that the

role of business has been vastly overstated, and that business was only brought in at a later stage after the deci-

sive intergovernmental bargain between France, Germany and Britain had been settled (Moravesik 1991: 65,

68, Keohane and Hoffmann 1991: 24, Bulmer 1994: 370).

8 According to Notermans (1996), however, the role of external constraints in urging the shift of paradigm has
been greatly exaggerated and mainly served legitimating purposes, while the basic causes of the shift should be
sought in domestic problems, notably the vanishing capacity of national labour market institutions to prevent
excessive wage-price inflation. The introduction of anti-inflationary “hard currency” policies was mainly aimed
at disciplining trade unions. In a similar but slightly different way Boyer (1996) has argued that while the role
of global direct investment flows have been much smaller and more stable than often claimed, the tendencies
towards erosion of collective bargaining systems have been primarily caused by changes in the systems of pro-
duction associated with new flexible technologies and the end of mass production, prompting differentiation
in the structure of social interests and organisations.

9 This was the reason why the ETUC with support of the Commission set up a Technical Bureau of Health and
Safety (TUTB), which was assigned the task of promoting European trade union interests and expertise in this
context.

10 According to the new approach, the EC sets out framework directives which are to be implemented in national
law and the system requires mutual recognition of national provisions. Instead of establishing detailed regula-
tions on technical specifications, the Commission restricts its scope of reference to more general, basic prod-
uct requirements concerning health, safety and environmental protection. The directives refer to harmonised
European standards as guidelines to manufacturers for fulfilling the requirements (Tarres 1993).

11 The views of the Spaak-report were based on a study of the ILO on Social Aspects of European Economic Co-
operation: Report by a Group of Experts, Studies and Reports, New Series No 46 Geneva, 1LO, 1956.

12 See, for example, Dglvik et al. (1990), Abraham (1993: 324), Altvater and Mahnkopf (1993).

13 The concept of social dumping has been used in a variety of meanings, ranging from general competitive trade
advantages stemming from low social standards; deliberate strategies of unacceptable undercutting of preva-
lent social standards in a given area; relocation motivated by laxer labour standards; to conflicts between
labour jurisdictions which may arise when e.g. a foreign company following domestic labour norms gains jobs
in another country as a resule of different labour standacds. For a critical discussion of the concept social
dumping see e.g. Wedderburn (1991), Abraham (1993), Dglvik (1992) and the European Commission (1988a).

14 Streeck's argument drew on American experience, where capital flight from the unionised, high-wage 'rust-
belt' in the northern states to the 'right of work' states in the sun-belt since the 1970s, had weakened union
strenght and the regulatory power of the states (ibid.: 327). This view has been contested e.g. by R.B. Freeman
(1997) who argues that different state regulations and labour standards have persisted in the US for almost a
century, despite the free movement of productive factors.

15 See, for example, Volkmann (1989), Felder (1991: 58) and Jacobi, Keller and Miiller-Jentsch (1992).
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16 A prominent recent example might be the struggle arising from the investments of Volkswagen in a new fac-
tory in Sachsen, where a package of subsidies and other advantages from the local “Linder”, conflicting with
EU competition law, was made a condition for completing the project. If not the production would be moved
further East and jobs would get lost in Germany (Sverdrup 1996).

17 See, for example, Edling (1992), Employment in Europe (1994, 1995), EIRR (259/1995), Scharpf (1996a, b).

18 As argued by Traxler (1996a: 272), a weakness of the disorganisation thesis “is its deterministic and hyper-func-
tionalist line of reasoning: changes in economic conditions are supposed to create certain efficiency require-
ments, which in turn are expected to result in corresponding changes in labour relations. (...) However, even
if one best (i.e. the disorganized) solution to industrial change existed, the disorganization argument would
ignore the fact that functional requirements do not ensure their own fulfilment”,

19 See OECD (1994), Vaughan-Whitehead (1992), Busch (1991), Tsoulakis (1993), Kvinge et al. (1992), Hadnebg
and Stokland (1994), Bordogna (1996) and Vandercammen (1994).

20 Whether this is strengthening or weakening the view of the single market as the most serious challenge to
national trade unions, is debatable. On the one hand, while it seemingly fits with the “regime-shopping” the-
sis, on the other hand, it emphasises the overriding impact of extra-EU competition. It could also be asked to
what extent such relocation is motivated by a desire to secure presense in the growing markets of tomorrow
versus a desire to reap benefits of unregulated, cheap conditions of production today, and to what extent it is
influenced by the prospect that these areas will become parts of the extended integrated market within a few
years.

21 One example that the flight out of “high-cost” contexts is not necessarily the most likely outcome of corporate
rationalisation, is the Volkswagen company's downsizing of its SEAT operations in Spain under the recession in
1993-94 instead of reducing the production capacity in Wolfsburg. Arguments that quality, predictability and
competitiveness in Spain did not match the German plants played a central role in that decision (Source:
Interview with IG Metall representative, May 1995).

22 The same argument could be used on the often claimed increasing openness of national economies: While
exports as a share of GDP in developed countries before WW I represented 12.9 percent, they represented
14.3 percent in 1992, roughly the same as in 1973 (Boyer 1996: 4) — hardly a revolutionary change.

23 See also OECD (1994), Hyman and Ferner (1994), and Hyman (1994c). For a further discussion of recent
developments, see chapter 13.

24 According to Bordogna (1996: 300), “the process toward the completion of the single market, as more gener-
ally toward 'globalisation’ of the economy, meant an extension of market criteria of regulation which erode the
room both for the nation-state as an effective economic agent (...) and for collective regulation of employment
relationships, confronting trade unions with a sort of pre-pluralistic environment, a metaphoric 'open shop' of
continental size (Cella 1994)".

25 Conversely, the convergence programmes, by helping the member-states to reduce the structural deficits in a
credible, though painful, way, are seen as a historical window of opportunity for many member-states to be
freed of the stranglehold of chronicle deficits and high interests rates. This is presumably a central reason why
countries like Italy, Spain and Belgium are so keen to join the single currency in the first round, hopefully
allowing them to reap the benefits of falling interest rates and rising profits, investment and employment like
for example Denmark did in the early 1980s and Ireland in the late 1980s (Schubert 1996: 252).

26 Besides the prospect that German industry will benefit from being part of a common currency area in which
they can get rid of the competitive disavantage caused by the sirong German Mark, this is evidently part of the
reason why the German trade unions have supported the EMU, despite the transitionary strains it has implied
(see DGB 1993).

27 See also Busch (1991: 269-70), Lundborg (1996), Busch (1991, 1992), Mahnkopf and Altvater (1995), ETUI
(1992), Foden (1996), Heise and Kiichle (1992), Wehner (1992), Dell' Acringa et al. (1992), OECD (1992),
Pacolet et al. (1996), Notermans (1996, 1997), Bordogna (1996), Traxler and Schmitter (1994, 1995), Dglvik
(1993a), Dglvik ed. (1994).

28 Such a strict linking of wage growth to productivity may, according to Keynesian analysis, have detrimental,
selfreinforcing effects on demand, thus destabilising growth and employment, especially if restrictive macro-
economic policies are applied simultaneously, as envisaged in the EMU programme (Boyer 1996).

29 Again, it can be argued that this has been the case for long, owing to the disciplinary effects of freed financial
markets and fixed exchange-rate policies in many countries within the ERM system. Events recent years have,
however, clearly demonstrated that countries have been inclined to leave such regimes if real pressures
become stark, suggesting (1) that national institutions have not been prepared to carry the burden of non-
monetary adjustment; and (2) that the necessary institutional frameworks at the international level, capable of
rebalancing transnational economic disparities and socio-economic tensions, have not been in place.
Compared to the previous and current situation, the third stage of EMU with a single currency will imply a
decisive step, since the “exit option” in principle will be irrevocably abandoned. The formal establishment of
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an EU “core” assumed to become the real centre of power within the new European configuration, implies that
the symbolic and political aspects of being left outside may attain much greater importance than the current
division between countries within the Deutsch Mark zone and the others. Moreover, since the “exit option” will
be closed, the question of flanking policies in tesms of supranational fiscal policies and stabilisers, regional
redistribution and governance of economic policies at European level will come to the fore, assumingly accen-
tuating conflicting views on the need for more political integration in Europe. Jacobi (1996, 1997) has thus
argued that the emergence of a European economic government and a bargaining union is almost inevitable as
a means of counterbalancing the powers of the European central bank.

30 See Boyer (1994), Traxler and Schmitter (1994, 1995), and Bordogna (1996). Traxier and Schmitter (1994)
draw attention to the fact countries such as Germany and Austria have for long had well functioning neo-cor-
poratist systems operating within the frameworks of stability oriented monetary policies. Norway might also be
mentioned as a recent example (see Freeman 1997, Dglvik et al. 1997). In fact, under the Bretton Woods sys-
tem of fixed exchange-rate policies, the prototyp Nordic model of centralised wage bargaining — formalised in
the Aukrust model — was deliberately designed to fit the requirements of exposed sector competitiveness, in
line with the model envisaged by Boyer (1994,1996) to determine economic adjustment under EMU. Thus, for
small open economies with traditions of corporatist adjustment (Katzenstein 1985), the changes flowing from
the EMU might be less dramatic than sometimes suggested.

31 See ETUI (1991a), Busch (1992: 6), Mahnkopf and Altvater (1995: 110-12), Jacobi (1996, 1997) and Teague
(1997).

32 According to Mahnkopf and Alwvater (1995: 102) this confronts the trade unions with insurmountable prob-
lems: “The central problem for trade unions is that they are asked to square the circle. On the one hand,
Furopeanisation requires harmonisation of bargaining policies: not merely transnational co-operation, but an
alignment of negotiating procedures and objectives, and thus the development of Europe-wide systems of reg-
ulating wage costs. Yet, on the other hand, regional and sectoral wage differentiation has been enshrined as
foundation of the integration process, to compensate for differences in productivity and financial perfor-
mance. This makes European trade union unity both necessary and impossible”.

33 See Gorges (1992), Rothig (1993), Lanzalaco (1992), Visser and Ebbinghaus (1992), and Sargent (1985).

34 European associations for the represention of industrial, commercial and agricultural business interests began
to form immediately after the Treaty of Rome was ratified in 1958: UNICE for industry (1958); COPA for agti-
culture (1958); and several other organisations representing specific industries and crafts were established in
the early 1960s. Worker interests were considered much more weakly organised and more fragmented at the
European level, at least until EC and EFTA-unions established the ETUC in 1973 (Barnouin 1986, Gobin 1996,
Visser and Ebbinghaus 1992). (For a description of the evolution of European trade union and employers'
organisations, see chapters 6 and 7).

35 This point has repeatedly been underscored in interviews with representatives of, for example, Danish unions
and employers' organisations.

36 If so, this might imply influence opportunities for organised groups, but also that interest organisation and
representation become shaped in new ways, less reliant on representativity than on access to expertise and
networks, raising difficult questions about legitimacy and democratic accountability, especially for cross-pur-
pose organisations like trade unions.

37 This point was repeatedly stressed in interviews with ETUC industry committees (see section 10.3). For a fur-
ther elaboration, see Platzer (1991a), EIRR (224/1992) and ETUI (1993).

38 As is discussed in chapter 8, the Maastricht social agreement, whereby the “social partners” were granted an
institutionalised role as consultants and/or rule-makers through negotiations, displays clear similarities with
such a system of governance. The issue of compliance and implementation, however, poses considerable prob-
lems for the respective actors.

39 See Kohler-Koch (1996), Heritier (1996), Mazey and Richardson (1993) and Greenwood (1997).

40 The suggested character of the EC governance system as a “complex network of interpendencies” has certain
parallels with the concept of “Verflechtungs-system” often used to describe the German system of multi-tiered
“interlocked federalism™ (Scharpf 1988, 1994, Sbragia 1992).

41 See Sargent (1985), Lanzalaco (1992), Visser and Ebbinghaus (1992), Grant (1993), and Traxler and Schitter
(1994, 1995) .

42 This section is based on observations at the ETUC Congress in 1991 and the ETUC Executive meeting 5-6
March 1992 where the outcome of the Maastricht TEU was evaluated.

43 An interesting point to note was that the draft resolution, in order to redress the imbalance between monetary
and fiscal integration, contained a proposal to increase Community budgets to 8 percent (from 1-2 percent).
This view, however, caused resentment among several member organisations, while others perceived it as com-
pletely unrealistic at the time. It was thus replaced by more modest wording, calling for progressive increases
of Community budgets to 3 percent.
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44 As regards the social dimension, which is analysed in chapters 5 and 8, Delors alluded to his Godfather role vis-
a-vis the trade unions. While most member-states had been willing to strike a diluted compromise with Britain,
Delors said that he had himself found this unacceptable and intervened by inventing the new decision-making
construction ingrained in the Social Protocol (see chapter 8).

45 This impression was underpinned by the fact that the Delors Presidency of the Commission was into its last
period, likely to be occupied by the ratification process.

46 Confer resolutions related to the Danish No-vote (June 1992) and the Edinburgh process, described in chap-
ter 9 (see bibliography).
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EVOLUTION OF SOCIAL POLICY,
COLLECTIVE ACTORS AND INSTITUTIONS
OF INDUSTRIAL RELATIONS AT THE
EUROPEAN LEVEL

In this part, the historical background and evolution of the Community social policy regime is
reviewed in chapter 5. The formation of European level organisations of trade unions and the
evolution of ETUC from its foundation in 1973 to 1991 are analysed in chapter 6. The pattern
of European employers' associations and the development of European social dialogue are
reviewed in chapter 7. Against this background the negotiating processes that led to the 31
October agreement and the Maastricht social policy settlement in 1991, constituting the new
institutional frameworks of industrial relations at European level, are analysed in chapter 8.
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5 The evolution of EC social policy -
an emerging island of Euro-
corporatism?

5.1 Introduction

The new pace of European market integration in the mid-1980s generated political pressures
for developing the social dimension and the regulatory role of the Community in industrial
relations matters (Hall 1994a: 281). The unclear and contested Community competences, the
complex configuration of interests, and the diversity of national regulatory systems implied
that the evolution of Community social policies had been uneven and piecemeal (Dglvik
1993a, b). The entrenchment of social policy as a cornerstone of national welfare states and
cross-cutting divisions of class and national interests had made consensus about transfer of
social policy competences to Community level difficult to achieve. The struggle over EC social
policy has thus been attributed strong symbolic value associated with the fragile popular legit-
imacy of the Community.!

Although the Community relaunch only led to modest changes in the legal basis for EC
social policy, it became associated with the promise of creating “I' Espace Social Europeen”
based on a floor of minimum legislation and social partnership enshrined in the concept of
social dialogue.

In this chapter, I review the main developments of EC social policy up to Maastricht in
1991. In section 5.2, the central dilemmas and regulatory problems of EC social policy are
described; in section 5.3 the origin and legal basis of EC social policy is traced; in section 5.4
the different stages of EC social policy development are reviewed; and in section 5.5 the pre-
Maastricht configuration of actors, interests and institutions are sketched. The purpose is to
provide a framework for understanding the particular “opportunity structure” of trade unions
in this field of Community policies in the early 1990s.

5.2 The regulatory conundrum of EC social policy - main issues
and dilemmas *

Since the establishment of the European Community, development of EC social policies had
been subject to political tensions, reflecting fundamental divergences concerning the goals
and means of the Community: The extent to which the Community should aim at harmonisa-
tion of living conditions and social redistribution across national boundaries, and also the
extent to which extent such aspirations should be achieved through the play of market forces
versus political regulation? How should a proper balance be struck between Community
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intervention and the protection of national sovereignty in the social policy field?

Even though the social dimension has been associated with a broad set of issues,
Community social policies have predominantly been concentrated on issues related to free
movement of labour, equal opportunities and protection of workers, while the broader
notion of welfare state policies has continued to be a prerogative of the member-states
(Rhodes 1995: 80). With the launching of the single market, concern about the social impact
of increased competitive pressures, regional disparities, social dumping, political legitimacy
and the future of the “European model of production” gave new impetus to the EC social pol-
icy struggle (Lange 1992: 227).

The obstacles were considerable however (Dglvik 1992, 1993a): The combined impact of
(1) diverse regulatory systems of national labour market; (2) a weak and unclear legal basis
for Community initiatives; (3) a complex configuration of interests; (4) institutional deficits of
both Community decision-making and organised interests; besides, (5), ideological cleavages
had for long complicated the development of EC social policies. Together with the fundamen-
tal conflict over whether the national or the supranational level was the one best suited for
social regulation, these factors had caused an evident and inevitable “regulatory conundrum”
of social policy and industrial relations at the European level ever since the Treaty of Rome
(Rhodes 1995: 80).

As discussed by a number of authors, development of international labour regulations is
difficult, because they affect labour costs and the conditions of competition between states,
and also because they may- disturb the balance of power and the functioning of institutions
within single countries.> While an upward harmonisation of labour standards can be favoura-
ble to firms and unions in the Northern high-cost countries, they could have adverse effects
on employment and competitiveness in countries with less developed economies. Thus,
apart from the ideological and legal obstacles, both the design of adequate regulatory instru-
ments and the difficulty of finding appropriate trade-offs within the complex configuration of
involved interests, represent real problems, inhibiting functional spill-over from economic to
social integration. Accordingly, the struggle over the social dimension is far from a simple
reflection of class conflict or ideological cleavages (Lange 1992: 235). It tends to forge cross-
class national policy coalitions and highlights the complexity of dependence and competi-
tion, co-operation and conflict, within and between the organisations of workers and employ-
ers at the national as well as the European level (Dglvik 1992: 6-7).

As pointed out by a number of authors, the national labour market regimes in Western
Europe are marked by significant diversity both concerning the respective role of state legista-
tion versus collective bargaining, the level and inclusiveness of bargaining, the form and
degree of integration among the trade unions and employers' associations, and the way they
are linked to broader welfare state policies.? There are considerable problems in categorising
these regimes, but an often used rough way of grouping them is to distinguish between (1) a
Roman-Germanic tradition, (2) an Anglo-Irish tradition, and (3) a Nordic tradition (Rhodes
1995). The first group — covering Austria, Belgium, France, Germany, Greece, Italy, Portugal,
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Spain, Luxembourg and the Netherlands — has been marked by a strong role of state regula-
tion of basic collective labour rights and extensive labour market legislation, often including
“erga omnes” procedures to generalise outcomes of collective bargaining. In the second
group — covering Britain and Ireland — the state has in the past largely abstained from statu-
tory regulation of industrial relations issues, allowing for the development of a voluntarist
system of labour market regulation. In the third, the Nordic, group the state has usually also
played an important role for example in dispute management, participation in tripartite
incomes policies and legislation of work environment standards, but collective bargaining has
been considered to play a primary role in regulating employment issues. While industrial
relations in the latter two groups have been coupled with welfare states of predominantly
universalistic type, the former systems have been linked to a larger extent to different mix-
tures of welfare systems based on provisions from occupational schemes, the church and pil-
larized political communities. This immense diversity has given rise to very different struc-
tures of social labour costs and combinations of regulation by law and bargaining at various
levels. This implies that European regulations inevitably will have diverse effects, in terms
both of practicality and more substantial power issues, in each and every member-state, add-
ing to the complexity of conflicting interests rooted in the different national stages of eco-
nomic development and competitiveness.

In spite of these hurdles, noticeable developments have taken place over the years, mainly
concerning regulation of minimum labour standards, health and safety, gender equality and
regional redistribution (Martin and Ross 1994: 3, Rhodes 1995: 120). Moreover, as noted by
Majone (1993: 10), however modest, each and every revision of the EC treaties has led to
expansion of Community competences in the social field. Networks of social actors and insti-
tutions working for a strengthening of Community social policy have been growing at the
European level, according to Rhodes (1995:79), implying that “powerful interests within the
European Union — including Europe's unions, the governments of a majority of the member
states and the European Commission itself — remain committed to the construction of a
Social Europe (...)".

Historically, the main instigator of extending Community social policy has been the
Commission, also advocating the idea of developing a European “integrated industrial rela-
tions system” (EC Commission 1988: 65). Conceived as a strategic actor and agenda-setter,
the Commission has exploited legal loopholes, stretched competences and actively tried to
shape the policy coalitions of the field (Cram 1995, Rhodes 1995, Martin and Ross 1995).

The Community initiatives have mainly contained two elements: (1) Adoption of “substan-
tive” regulatory measures at Community level, usually in the form of EC directives, aimed at
harmonising or aligning more closely the laws and practices of member states or to regulate
transnational industrial relations matters. (2) “Procedural” initiatives such as the promotion
of “social dialogue” between European-level employer and trade union organisations and
their inclusion in a network of sectoral and advisory bodies which feed into the Commission's
policy development work (Hall 1994a: 284)
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The balance and links between such measures have varied over time, reflecting shifting eco-
nomic and political conjunctures, attitudes of member-state governments as well as strategic
action by the Commission. Although the “relative autonomy” of the Commission and its right
of initiative has ensured its strong influence on the social policy agenda, the actual decision-
making has rested with the Council of ministers, where unanimity voting, ideological divi-
sions and concerns about competitiveness and interference with national regulatory systems
have inhibited progress (Gold 1993: 15-16). In addition, the European Court of Justice, par-
ticularly concerning equal rights, has often played an important role by applying a broad
interpretation of Community law (Majone 1993, Joerges 1996).

Whereas the Commission and most member-states have seen the social dimension as
important for securing popular legitimacy and labour movement support for economic and
political integration, the British government in particular and the dominant employers' asso-
ciation (UNICE) have seen the social dimension as inimical to market liberalisation and com-
petitiveness (Lange 1992: 227). The struggle has thus tended to polarise between “Euro-liber-
alists* and “Buro-corporatists” (Rhodes 1992: 47) or “minimalists” and “social protectionists”
(Lange 1992: 231), often obscuring the complexity of coalitions and interests in real policy-
making. Reflecting its symbolic importance, the struggle over EC social policy has accordingly
been marked by strong ideological overtones. While “Euro-optimistic” scholars have tended
to argue that significant progress has been achieved in a number of areas (Goetschy 1994,
Ross 1994), “Euro-pessimistic” scholars have tended to see the social dimension legacy as
merely a thetoric invention accompanied by a lot of “cheap talk” (Lange 1992, Streeck 1994:
158) intended to sweeten the pills organised labour had to swallow by accepting the emerg-
ing mode of European market-making and monetary integration.

5.3 The origin and legal basis of EC social policy

The origin of the EC social policy approach can be sought in discussions prior to the founda-
tion of the Community. In the years preceding the establishment of the Common Market,
considerable anxiety existed about the social implications of a new integrated economic area
in Europe (Teague and Grahl 1992: 72). Among trade unions there was a fear that intensified
competitive pressures would undermine established social provisions and workers rights.
The French government, fearing that disparities between social and labour costs in different
countries could distort competition and put the country at a competitive disadvantage,
favoured a general realignment of labour and social standards (Hall 1994a: 287).

To assess the issue, the International Labour Organisation (ILO) set up a group of experts,
known as the Ohlin group, which played down the concern about downward pressures on
social conditions and suggested that specific problems could be dealt with by preventive
action on the national level (Teague and Grahl 1992: 72, Nielsen and Szyszcak 1991: 16).
Market integration was expected to trigger a virtuous circle of growth causing employment
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and living conditions to rise and policies to encourage labour mobility were the sole initia-
tives regarded by the group as appropriate to enact at the centre. This view was endorsed by
the Spaak report,> which argued that differences in wages and social costs were reflecting
productivity differences and that the exchange rate mechanism represented a possible correc-
tive measure if costs and productivity moved out of line. Accordingly, a general harmonisa-
tion of social conditions was seen as the outcome of, not the precondition for, the effective
operation of the common market (Hall 1994a: 287).

This view was largely reflected in the Treaty of Rome, though in response to French
demands specific references were made to ensure equal pay between men and women (arti-
cle 119) and the maintenance of paid holydays (article 120) (Gold 1993: 13). The general leg-
acy of the treaty was that intervention was only justified in terms of its contribution to market
integration, and a “minimalist approach” was adopted, according to which social policies
were not dealt with in their own right (ibid.: 13). The general objective of Community social
policy, laid down in article 117, did contain a striking ambiguity, however, stating that the
member-states had agreed to:

“the need to promote improved working conditions and an improved standard of living of workers, so as to
make possible their harmonisation while the improvement is being maintained. They believe thar such a
development will ensue not only from the functioning of the common market, which will favour the harmon-
isation of social systems, but also from the procedures provided for in this Treaty and from the approxima-
tion of provisions laid down by law, regulation or administrative action.”
Thus, on the one hand it was emphasised that “the functioning of the common market”
would help to improve and harmonise upwards working conditions and standards, but, on
the other, “law, regulation and administrative action” were also required to attain the desired
end (Gold 1993: 13). This ambiguity, marking EC social policies ever since, fudged the central
issue of whether harmonisation should be reached by market convergence or policy interven-
tion into the treaty (Hall 1994a: 288).

The Treaty of Rome did not provide any specific mechanism for policy intervention, how-
ever. Under article 118, the Commission was only given the very general task of “promoting
close co-operation” between member-states, through studies, opinions and consultations,
particularly concerning employment, labour law and working conditions, vocational training
and social security systems (Daiibler 1991: 303). The treaty did provide mandate for action in
other fields, however, mainly the promotion of free movement of labour (articles 48-51) and
the establishment of the Social Fund (articles 123—128) which should contribute to improv-
ing “employment opportunities for workers in the common market and thereby to raising the
standard of living”.6

During the initial period of Community integration, emphasising free movement of labour,
the weak treaty base did not represent any major obstacle to enacting agreed policies. When
the Social Action Programme was launched in 1974, however, containing a bulk of labour law
directives, political agreement was necessary within the Council for the use of article 100 as a
legal basis.” This enabled the approximation of provisions in the member-states which
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“directly affect the establishment or functioning of the common market” (Hall 1994a: 288).
The implicit rationale was that disparities between labour costs imposed upon employers by
national legislation (for example concerning reducing the size of the workforce or taking over
another employer's business) had the effect of distorting competition between employers in
different member-states. This was a forerunner of what has later been termed the “treaty base
game” (Rhodes 1995: 99) — or the “legal acrobatics” — necessary if treaty constraints in the
field of EC social policy were to be overcome (Tyszkiewicz 1992).8

With the Single European Act in 1987 a new article (100A) was inserted in the treaty, ena-
bling qualified majority voting on measures “which have as their object the establishment and
functioning of the internal market”. However, the article did explicitly exclude provisions
“relating to rights and interests of employed persons” (Hepple 1993: 145). Still, article 100A
has been used once as the legal basis for a social policy proposal, notably in a 1990 draft
directive assumed would harmonise “atypical” workers' entitlements in respect of social
security schemes (Hall 1994a: 289). As noted by Wedderburn (1991: 52, 67), it is difficult to
see why a similar argument (the need for a level playing field of competition) does not apply
to many other aspects of employment law, in which case extending the scope for the “treaty
base game” of Community social policy.

Such events highlighted the problems posed by the restricted competences and the una-
nimity principle of EC social policy, which were accentuated by the veto-policies of the UK
government. The Single European Act contained two amendments of the EC social policy
competences: (1) A new article 118B was inserted which emphasised the responsibility of the
Community to promote social dialogue, possibly leading to contractual relations at European
level; (2) in article 118A qualified majority voting was introduced on issues aimed at improv-
ing working environments as regards the health and safety of workers (Hepple 1993: 145).
The concept of workers' environment has been interpreted broadly by the Commission, using
article 118A as the legal basis for several directives covering issues such as maternity leave and
working time. This led the UK government to challenge the legal basis by raising the case at
the European Court of Justice, further accentuating the constitutional constraints inhibiting
the development of Community social policy.? The persisting contestation of the legal basis
for Community social policy eventually came to be a central precondition for the subsequent
social policy reforms adopted at Maastricht.

5.4 Stages of EC social policy development

Within these constraints, Community social policy has developed through cycles of activism
and contraction, though with a clear continuity as regards policy scope, issues and political
tensions.

In the initial period of integration (1958-72), social policy has often been described as
insignificant, but such a view may prove misleading. In the areas where the EC had acquired
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a mandate, such as vocational training, free movement of labour, application of social security
schemes and equal pay, the Commission acted expansively and basic patterns of Community
policies were established (Collins 1975: 186, in Gold 1993: 19). The structural funds were set
up; mobility of labour through recognition of certain professional qualifications was
enhanced; a Health and Safety Division was installed in DGV (1962); and the first directives
in the area of workers' protection were passed. Several Community studies and conferences
created tensions between the Commission and national governments. In 1962 a tripartite
European Social Security Conference — following a trade union report for full “upward align-
ment” in the policies of member states — upset employers and governments and seemed to
set an agenda for the discussion which created allies of the Commission and unions
(Holloway 1981: 52, in Gold 1993: 20). The governments warned the Commission of extend-
ing its powers under article 118 and consequently no Social and Labour Affairs Council was
arranged before 1966. Then a compromise was struck, according to which the Council was to
decide which studies would be undertaken by the Commission, prompting a shift towards
more economic aspects of social policies (Gold 1993: 21). As will be seen below, all the
issues, controversies and institutional conflicts emerging in this early period have persistently
remained at the core of the EC social policy agenda ever since (Rhodes 1995: 81).

The Haag Summit (1969) signalled change and emphasised the need for more proactive
social policies. The trilateral Standing Committee on Employment was eventually established
and the third medium-term Community economic programme and the preliminary guidelines
of a Community social policy programme submitted by the Commission (1971), aimed at plac-
ing economic and social policy on an equal footing (Gold 1993: 21). Consequently, at the
Paris Summit (1972) the heads of state and governments invited the Commission, in consulta-
tion with other EC institutions and social partners, to draw up a Social Action Programme.

The Social Action Programme (SAP) (1972-80) was adopted by resolution in 1974 and con-
tained around 40 intiatives grouped under three principal objectives: full and better employ-
ment; improved living and working conditions, and greater worker participation (Teague
1989: 26). In practice, it mainly focused on employment protection, equal treatment, workers
participation and health and safety measures, issues which have come to dominate the social
dimension agenda throughout the 1980s and 1990s. Since regulations of employee participa-
tion were dead-locked, many of the key directives proposed in the SAP recurred in amended
form in the Social Charter of 1989 and some are still on the agenda (ibid.: 22-24).1

A major background factor of the SAP was reported to be the structural changes brought
about by the common market itself (ibid.: 21). It has been suggested by several scholars that
the social policy change in the early 1970s reflected a mechanism of more general character:
At certain stages, the conjuncture of particular political and economic conditions has tended
to create “windows of opportunity” for social policy extension.!! The high growth, increasing
regional disparities, social exclusion and industrial restructuring of the early 1970s had
created political awareness about the social implications of integration similar to the way the
single market provided arguments for the social dimension in the mid-1980s. Furthermore,
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these changes were associated with a key transitional stage of European integration: comple-
tion of the common market; establishment of the customs union (1969); upcoming plans for
an Economic and Monetary Union (the Werner plan); and ensuing enlargement of the
Community by the UK, Ireland, Denmark and, possibly, Norway. Also political change in the
member-states contributed to a new context: the fall of de Gaulle (1969); the incoming social-
democratic government led by Willy Brandt in Germany (1969); and the radical wind asso-
ciated with the 1968 revolt and the upsurge of workers militancy throughout Europe.
Accordingly, significant reforms of labour law (co-determination, work environment), welfare
policies and the entrance of women into the labour market, were initiated in most member-
states in this period.

As suggested by Hall (1994a: 285-86), however, the parallels between the upswing of social
policy in the early 1970s and in the late 1980s were also mirrored in similar counteracting
events. As the social policy commitments of the member-states dissipated by the onset of
recession after the first oil shock, the recession following the German reunification halted
developments in the early 1990s. In addition, the conservative wave, signified by the Thatcher
government in Britain and changes in key national governments, contributed to stall
Community social policies in the late 1970s.

During the Community's “dark age” very few social policy measures were adopted, except
for a number of directives on health and safety and equal treatment, reflecting also the
agenda of labour market deregulation dominating in most member states (Gold 1993: 24).12
Still, the gridlock in the early 1980s triggered conceptual developments, gradually leading to
a new emphasis on subsidiarity and the distinction between individual and collective labour
law (ibid.: 25).

The “relaunch period” from the mid-1980s was marked by Delors' personal commitment to
creating a social dimension to the single market, inspired by his background in French trade
unions (CFTC) and the idea of the French socialist government to create a “I'Espace Social
Européen”, launched under the French Presidency in 1984 (Gobin 1996: 599-610).13 The
efforts of the Commission, or more rightly the circles around Delors (Ross 1995b), to resolve
the “regulatory conundrum” through a rethinking of the Community social policy approach
are important for understanding the processes that subsequently led to the Maastricht Social
Protocol.

From the outset it had been far from clear what was meant by the concept of “I'Espace
Social Européen” which Delors took on, but awareness soon arose that the obstacles to EC
social policy were not purely political. The regulatory problems of harmonising divergent
labour law, in particular those concerning collective rights, came to the fore. Especially in the
case of employee representation cleavages concerning which national model should guide EC
measures had complicated policy formation (Hansen 1993). As noted by Wedderburn (1991),
each and every institution of national industrial relations are products of long-lasting histori-
cal struggles and can not easily be harmonised by sweeping directives. These experiences led
the Commission to search for a more flexible and pragmatic regulatory approach with empha-
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sis on defining goals and broad frameworks, allowing more differentiated ways of implemen-
tation, eventually reflected in the 1989 Social Charter and the Maastricht Social Agreement
(Hall 1992, EC Commission 1988a: 68).

When Delors revived the “social dialogue” in 1985 he claimed that “policies based on agree-
ments and negotiations between management and labour are one of the cornerstones of this
new social area” (Teague 1989a: 69). European trade unions received this as a call for estab-
lishment of a European collective bargaining area, but it soon became clear that the ambitions
in practice were more modest. The Delors aim was evidently one of concerted policy forma-
tion, by basing EC legislation on agreements emerging from the social dialogue, rather than
relying on detailed Commission proposals. Through replacing the previous “monolithic har-
monisation” approach of the Commission, and nurturing a European kind of social partner-
ship, the aim was to enhance the legitimacy and practical feasibility of EC social policy (ibid.:
70). By having the social partners initiate social proposals, the Commission apparently hoped
they would focus on policy principles and objectives, leaving the member-states free to find
feasible ways of introducing them within their existing industrial relations framework. Hereby
a convergence of employment and labour policy aims between the member-states was
sought, rather than a standardisation of industrial relations institutions and procedures (ibid.:
71, Hall 1994a: 296).

Although some non-binding Joint Opinions on for example macro-economic policies and
new technology were produced, the social dialogue initiative was effectively thwarted by the
reluctance of the employer side. The deceptive results of the “Val Duchesse” talks was a blow
to the idea that the social partners could provide a new engine for EC social policy. The
employers made perfectly clear that they would only sign on the condition that the
Commission would not propose any legislation on the basis of the agreed Joint Opinions
(Teague 1989: 71), that is, they entered into social dialogue in order to prevent, not to
enhance, Community legislation.

At this stage the promise of a social dimension seemed to vanish, accentuated by the British
Presidency's proposal of a far-reaching deregulation of European labour markets in 1986
(Rhodes 1995: 95). The British offensive boomeranged, however, and forged a coalition of
member states and the Commission that initiated moves in the opposite direction and a new
rethinking of strategy. Thus 1987 became a turning-point which re-established the political
basis for an active EC role in industrial relations (Hall 1994a: 285). The subsequent Belgian
Presidency, realising the problems of legislative harmonisation, and familiar in any case with
national practices of social concertation, proposed adoption of an EC-wide platform of guar-
anteed minimum social rights. This represented a conceptual innovation, suggesting new
relations between Community framework legislation, negotiations and national implementa-
tion (Teague 1989a: 76—77). A new period of social policy activism occurred, reflected in the
statement from the Hannover Summit in 1988 that “the same importance must be given to
social aspects as to economic aspects and they should consequently be developed in a bal-
anced fashion” (EC Commission 26.3.1991).
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Based on numerous draft proposals from the advisory Economic and Social Committee
(ECOSOC), the Commission and the ETUC, Community debates about the possible design
and legal nature of a Community social charter flourished (see Hall 1994a: 296, Martin and
Ross 1995: 11, Teague 1989a: 82-83). While the ETUC wanted a legally enforceable charter of
social rights, supported by forces in the DG-V, the ECOSOC and influential advisors of Delors
favoured a less dirigiste approach. A central distinction of this debate was whether EC social
policy should develop in the form of a Social Constitution or a Social Regime (Teague 1989b).
The latter concept was introduced by the Beretta report of the ECOSOC, borrowed from the
literature on international political economy where it had been defined as “sets of implicit or
explicit principles, norms or rules and decision-making procedures” (Krashner 1983: 14, in
Rhodes 1995: 83). The suggested plinth of social rights was assumed would constitute a social
regime which would comprise more than guidelines, but less than legally binding obligations,
and would require some type of ongoing institutional engagement, an “institutional place”
between the social partners, the Commission and the member-states (Teague 1989a: 83).
Delors himself was reported to be reluctant to challenge member-states by legislative initia-
tives and seemed attracted by the social regime approach, but was pressured by his advisors
and trade unions to accept the need for legislative measures to insert new impetus into the
process eventually leading up to the 1989 Social Charter and the Social Action Programme. 4
In 1989 the social dialogue was also reorganised. A new steering committee was set up and
procedures for consultation of the main social partners on all social policy measures were
agreed (Carley 1993).

In the view of Martin and Ross (1995: 10—18), the social policy approach adopted by the
Commission should be interpreted as part of the broader strategy of the Delors inner circles.
According to their “Russian Doll” strategy (cf. chapter 2), completion of the single market, fol-
lowed by settlement of the budgetary package, reform of the structural funds and launch of
the Economic and Monetary Union was assumed would raise new concerns and mobilise
pressures for connected policy initiatives, including the social field, as a kind of politically
constructed “spill-over”. Acknowledging the reluctance of several member-states (pursuing
“cheap talk” behind the back of Mrs. Thatcher), the resistance of employers, the relative weak-
ness of European trade union bodies, and the scepticism of many national unions, the imme-
diate purpose was to calm fears in the European labour movement, while the longer term
objective was to acquire political support for the Commission strategy of treaty reform. By
counting on substantial mobilisation of indignant voices if the promises of the Social Charter
and Social Action Programme were not fulfilled, the goal was to create growing public pres-
sure for a future change in the European social policy agenda (Martin and Ross 1995: 14).

The so-called Social Charter (1989) was designed to strike a compromise with the British by
emphasising subsidiarity and co-ordination of nation-state policies, but in vane. The
Community Charter of the Fundamental Social Rights of Workers was adopted as a “solemn
declaration” at the Strasbourg Summit 1989 by eleven member-states (UK opted out) and
required the Commission to set out a Social Action Programme to accompany it (for an over-
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view see e.g. Addison and Siebert 1991, de Silvia 1991). Although the Social Action
Programme steered a course between “upward harmonisation” on the one hand, and the
“hands-off” approach advocated by UK on the other (Gold 1993: 27), it seemed to herald a
new era of legal interventionism in the social policy arena. Containing 47 separate initiatives,
its content was far from new, however. It was composed of a mixture of updates of existing
measures, some new programmes in the field of labour market policy, training and vocational
education, health and safety, a re-vamping of several dead-locked directives, and certain new
initiatives concerning the right to contractual information, maternity leave, financial partici-
pation (Addison and Siebert 1991, Gold 1993).

Equally important, however, was that the Social Charter and the Action Programme set out
its proposals in line with the subsidiarity principle and underlined the constitutional limits of
EC action, while stressing the importance of respecting national practices. Implementation of
many of the objectives sketched in the Charter were left to the member-states, especially
those concerning collective labour law, and in several fields the Social Action Programme
suggested the use of recommendations, communication, opinions and joint programmes,
encouraging convergence of policies rather than harmonisation (Gold 1993). For the most
part the objectives of legal proposals were less ambitious than their antecedents, reflecting
the Commission's cautious approach to bolster their case for treaty reforms (Hall 1994a: 297).
Most of the non-legal provisions were implemented the following years and some directives
covering contractual information, collective redundancies, workers' maternity rights and
working time were adopted in a diluted form. Several of the more substantial measures, how-
ever, ran into deadlock, such as the directives on European Works Councils, parental leave,
rights of atypical workers, and on posted workers (aimed at inhibiting social dumping by
cross-border projects) (Martin and Ross 1995). Thus, perhaps anticipated in the Commission
strategy, when the preparations for the Maastricht Intergovernmental Conference started, the
vision of a “social Europe” had once more run into crisis.

5.5 Review of the pre-Maastricht policy configuration

5.5.1 Actors, interests and institutional dynamics

Despite the fluctuations between activism and contraction during the 1960s—1980s, EC social
policy had been marked by persistent and interrelated tensions between two camps of
thought:

* those believing that political intervention was needed to correct market outcomes and ensure “upward har-
monisation”, and those believing that social progress would follow as a natural effect of market integration;

* those favouring development of a supranational regime of social policy and intergovernmentalists defend-
ing national sovereignty where social and labour policy had become a core pillar in the post-war era;
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* trade unions calling for extended EC powers in the social policy field and employers pledging market liber-
alisation;

* Community institutions with the proactive Commission, supported by the European Parliament and the
ECOSOC, on the one hand, and the restrictive Council on the other;

* Governments with different political orientations where Social-Democrats and the Neo-Liberalist UK gov-
ernment marked the poles, with Christian-Democratic governments favouring a social market economy in a
crucial intermediary position;

* social actors from countries with respectively high and low social wages, varying strength and different tra-
ditions of labour market regulation concerning the role of legislation versus collective bargaining.

Within the constitutional constraints and the multi-layered configuration of actors and institu-
tions described above, the cycles of Community social policy had reflected shifts in the bal-
ance of power along all these dimensions, influenced by interdependent changes in the polit-
ical economy, domestic politics and transformatory stages of Community integration. The EC
social policy legacy had tended to expand during periods of economic upswing, enlargement
and major Community reforms, while the opposite was the case in more difficult economic
and political times. A continuous feature, however, had been the struggle between the “Euro-
corporatist” and the “Euro-liberalist” coalitions (Rhodes 1992), and the persistent problem of
finding regulatory solutions that took sufficient account of the diversity of labour market
institutions in the member states. Cutting across national class cleavages and partly conform-
ing with economic cleavages along territorial (North-South) lines, this challenge had further
complicated the pattern of interest-formation and coalition-building. Despite the strong alli-
ances of European unions and their fairly good access to Community power-centres, a third
persistent feature had thus been the difficulty of European trade unions to overcome their
internal divisions and constitute as a real social force at the European level (Visser and
Ebbinghaus 1992).

Still, despite the protracted development of EC social policy, it could be noted that certain
policy areas had been steadily progressing, notably measures to promote labour market
mobility, gender equality, and health and safety protection of employees, that is, mostly indi-
vidual rights of employees. A growing consensus could further be noted around measures
aimed at overcoming obstacles to the transnationalisation of markets and production, such as
the co-ordination of social security for workers moving across borders and corporate legisla-
tion associated for example with transfers of undertakings, insolvency, etc. Measures to
improve labour supply, such as vocational training, could possibly also be added to this list
together with regional transfers. A common feature is that these policy areas with some
exceptions have limited effect on the relative competitiveness of employers in different coun-
tries and do not seriously affect the balance of power between management and labour, thus
being compatible with the concept of “market-braking” measures aimed at ensuring a “level
playing field” (Streeck 1995a, b).

Conversely, a clear continuity can be observed that the EC has had notorious difficulties in
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reaching agreement around social policy measures that might have an impact on the distribu-
tion of wealth, the collective power-relations between labour and management within each
member-state, or that might affect the relative competitiveness of business between member-
states. That is, initiatives that touch on the core of industrial relations institutions and collec-
tive labour law, such as workers' participation and the right of industrial conflict, and meas-
ures that affect the welfare policy prerogatives have met with strong resistance (see e.g.
Teague and Grahl 1992, Lange 1992, Streeck 1993).

Tending to “create and reflect tensions at the heart of EC policy formulation” (Gold 1993:
15), the uneven and patchy development of Community social policy during the first 40 years
of integration left ample room for contradictory scholarly interpretations. While the “Euro-
pessimists” tended to focus on the repeatedly unfulfilled promises and the series of defeats
and retreats on the part of the social-dimension coalition, the “Euro-optimists” tended to
focus on the many small steps of limited progress, gradual advances and the legacy of com-
mitments and institutions built up over the years. While the former tended to see these as
shallow monuments of cheap rhetoric, pursued for ideological reasons to co-opt labour to
support the far more important project of market-making and monetary integration, the latter
tended to see these institutions as potentially important steps towards building up political
resources, symbolic capital and path-dependencies that eventually might lead to a comple-
mentation or modification of the market-driven mode of integration. In this view the upcom-
ing Maastricht conference on treaty reform could be expected to become a crucial test.

5.5.2 Commission preparations for the Maastricht intergovernmental
conference

Looking forward to the Maastricht conference, the Commission was probably well aware of
the relevance of the “Euro-pessimistic” outlook, facing it with the dilemma of how to keep its
promise of creating a social dimension to the single market: How could the difficulties of the
legal approach be overcome; how could political pressure be mobilised to transcend the
existing constitutional constraints; and how could development of credible European social
partners with capacity and will to engage in negotiating relations at the European level be
encouraged?

Without having recourse to the coercive force of a real state, although it sometimes tried to
leave the impression it had, the Commission had to create coalitions and political support
which could influence the power resting in the intergovernmental castle of the Council.

First, the social dialogue was re-established in 1989, inviting the social partners to be con-
sulted on upcoming legislation and the design and implementation of the Social Action
Programme. UNICE was still unwilling to engage in binding talks, but a certain progress could
be noticed, exemplified by the first so-called European framework agreement between ETUC
and CEEP in 1990 (an overview of the social dialogue is found in chapter 7). Second, with the
Social Action Programme the Commission opened a twofold offensive: (a) to provide incen-
tives that might seduce and/or constrain the social partners to Europeanise further, perhaps
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even to bargain on important issues at European level (Martin and Ross 1995: 16); (b) a cam-
paign to convince national governments about the need to come around the British resis-
tance by means of treaty reform, eventually bringing most of the member states on board
(Rhodes 1995: 96).

Knowing that the main reason behind employers' engaging in social dialogue was to block
industrial relations initiatives at Community level, whether legislative or negotiated, the
Commission first sought to strengthen and encourage the ETUC and national union move-
ments to become stronger European actors. In 1988 Delors for the first time held a speech on
the ETUC Congress in Stockholm, triggering trade union visions of a social Europe, and later
the same year he “killed two birds with one stone” by giving the previously anti-European
British TUC a new set of issues to use against the Thatcher Government and convincing them
about the utility of a Pro-European position, thereby prodding a major constituent of the
ETUC to beef up its European commitments (Martin and Ross 1995: 16).55

These initiatives tended to bolster the configuration of European institutions and actors
promoting the social dimension (Dglvik 19932, Rhodes 1995). The Commission clearly repre-
sented the locus of this European “social policy coalition”, which was complemented by vig-
orous activists in the European Parliament, the ECOSOC and representatives of certain mem-
ber-states, in addition to the growing ETUC networks. Through my interviews it also became
clear that the functioning of these networks was underpinned by close personal ties and com-
mitments along political and national lines (Dglvik 1993a: 20). The important role Delors
played in the ETUC development was also noticeable. According to Martin and Ross (1995:
17), he even went out of his way to take unionists seriously in private as well.' Delors him-
self was an ex-trade unionist who knew many of the ETUC leaders and his social affairs
advisor, Patrick Venturini (a major designer of the Social Charter and Action Programme), was
a former researcher of the French CFDT with longstanding and easy contacts with the ETUC
networks in which the CFDT-fellow Jean Lapeyre, deputy secretary-general from 1991, was in
charge of social dialogue and social policy (Martin and Ross 1995: 18). The president in ECO-
SOC until his death in 1991, Francois Staedelin was another influential CFDT operative, while
the Belgian director-general of the DG-V, Jean Degimbe, was well acqainted with trade union-
ists and the ongoing dialogue between the social partners from his national background. The
now famous French CFDT connections were complemented by strong Italian networks in
which the director of the DG V office for social dialogue, Carlos Savoini, had a wide range of
union contacts, which in 1991 became bolstered by the incoming general secretary of ETUC,
Emilio Gabaglio (CISL). Also ECOSOC contained an active Italian trade union faction, using
its infrastructure as the basis for Brussels activism. Thus, the Latin and partly Catholic union
camp played a central role in EC social policy formation and represented a crucial link in the
Commission's nourishment of privileged networks and communication between itself and
the ETUC.

Another important aspect of these processes of European-level network-building was that
many of these central actors had high-ranking contacts in their respective member-state gov-
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ernments, particularly the French, the Italian and the Belgian, thus providing a nucleus
between the two tiers of Community policies, the supranational and the intergovernmental.
The contacts with such national governments would prove to be crucial for the Maastricht
social policy compromise.

The Catholic thrust of the Community approach to social partnership, which has been
emphasised by several scholars (Gold 1993: 17, Teague 1993: 166), implied that traditional
class-based concepts provided limited understanding of the political configuration backing
Community social policy. In the Latin, Benelux and German-speaking countries, Christian-
Democrats, also on the employer side, have favoured variants of social partnership and were
alien to the neo-liberalist approach of the British conservatives. The Commission was evi-
dently well aware of this potential division of views inside the European employers' associa-
tions and sought to provide “carrots and sticks” which could help tilt the balance of power in
favour of forces more open to negotiations at the European level. A major purpose of the leg-
islative parts of the Social Action Programme was thus to increase pressure on the employer
side, tempting them to engage in negotiating relations with the unions as a means of avoiding
the even worse evil of unpredictable dirigiste legislation (Martin and Ross 1995: 18).

To sum up, in the preparations of the Maastricht Intergovernmental Conference the
Commission seemed to follow a threefold strategy: first, encouraging establishment of more
credible trade union bodies at the European level, capable of entering into negotiating rela-
tions; second, mobilising public pressure, sympathetic governments and political coalitions
behind the demand for extension of Community social policy powers and treaty reform; and
thereby, thirdly, providing incentives by which to influence the internal balance of power and
approaches of European employers' associations into more positive attitudes towards
European negotiations. This approach can be considered as a deliberate attempt to promote
“spill-over” by combining creation of institutional incentives and path-dependencies with
efforts to build up political power resources behind its mission. Whether these initiatives
were sufficient to transcend the long-standing obstacles to EC social policy and the funda-
mental constitutional bargains assumed by the “Euro-pessimists” to preclude any significant
European social policy integration remained to be seen, however. Notwithstanding the strate-
gic approach of the Commission was successful in setting the social policy stage for the inter-
governmental conference at Maastricht (Hall 1994a: 297-298).

126



JON ERIK D@LVIK

6 Development of trade union struc-
tures and policies at European level

6.1 Introduction

While the establishment of the EEC in 1958 was soon followed by the foundation of European
umbrella associations on the employer side — UNICE for private industries (1958) and CEEP
for public enterprises (1961) ~ it took a while longer before trade unions united under the
umbrella of the European Trade Union Confederation (ETUC). Established in 1973, ETUC
comprised Socialist oriented EC and EFTA unions attached to the International
Confederation of Free Trade Unions (ICFTU). The origin of ETUC, however, could be traced
back to trade union structures developed during the early days of the European Coal and
Steel Community (ECSC).

As result of a steady territorial and ideological broadening of the membership, ETUC has
today become the most encompassing regional trade union association in the world, includ-
ing both Christian trade unions belonging to the World Confederation of Labour (WCL) and
unions with a Communist past in the World Federation of Trade Unions (WFTU). Besides a
membership in 1995 of 49 national confederations and 16 European Industry Federations
(EIFs), a growing number of trade unions from East and Central Europe have in recent years
been associated. In Western Europe, ETUC has officially passed 46 million members, covering
more than 80 percent of unionised labour and approximately 45 percent of employees in the
area (Gabaglio 1996: 18). As the competing associations — Confédération Européenne des
Cadres (CEC) and Confédération Européenne des Syndicat Indépendant (CESI) — have been
weak and patchy, ETUC has attained a virtual organisational monopoly as the voice of organ-
ised labour at the European level (Falkner 1996d).

Reflecting the inclusiveness of the ETUC, however, the heterogeneity of membership has
been high and the institutional, economical and political diversity of the affiliated organisa-
tions has been immense (Visser and Ebbinghaus 1992). As an umbrella of both national peak
associations and European federations of national industry unions, ETUC has thus been faced
with great challenges in reconciling effectiveness end legitimacy (Traxler and Schmitter
1994), unity and diversity (Goetschy 1995). The division of authority and responsibility
between national constituent units and ETUC has been contested, as has the role to be played
by the confederal ETUC versus the sectoral European industry federations (until 1995 called
industry committees — EICs).

After ETUC had functioned mainly as a loose lobby organisation vis-a-vis Community insti-
tutions during its first decade of existence, the single market project triggered renewed
attempis of ETUC integration, eventually leading to adoption of an ambitious programme for
Europeanisation of trade union policies at the 1991 Congress.

In order to come to an understanding of the interplay between external and internal
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dynamics that have shaped ETUC integration, in this chapter I review the historical evolution
of European level trade unionism. Brief reference is made in section 6.2 to the historical leg-
acy of international trade unionism; the development of trade union structures during the
early stages of European integration in the 1950s and 1960s is reviewed in section 6.3; the
foundation and development of the ETUC from the early 1970s is dealt with in section 6.4
and in section 6.5 an overview is given of renewed attempts to promote European trade
union integration from the mid-1980s to the 1991 Congress of the ETUC; in section 6.6, some
analytical lessons and organisational challenges facing ETUC when the renewed European
visions of the 1991 Congress were to be put into practice, are summarised.

6.2 The historical legacy of international trade unionism

The evolution of trade union co-operation in Western Europe after WW I cannot be under-
stood without taking into account the historical legacy and cleavages that have marked the
labour movement throughout the 20th century. From the outset, the motives for interna-
tional trade union co-operation were shaped by the insight that development of capitalism
was an international phenomenon and that solidarity was an ideal transcending national fron-
tiers (Blaise 1992: 10). Political and economic cleavages, great variation of organisational
structures and cultures, and lack of resources and means, should however for long inhibit
development of effective transnational trade union organisations (Ebbinghaus and Visser
1994).

The initial steps towards organising labour on an international basis were closely asso-
ciated with the development of political labour co-operation in Europe in the late 19th cen-
tury. After the slogan “Workers of the World Unite” was first written into the Communist
Manifesto in 1848, it was repeated by Marx in the draft statutes for the International
Workingmen's Association, known as the First International, founded in 1864 (Visser 1996:
178). As there were hardly any political or union organisations of significance on the
European continent at the time — most socialist parties and national unions were not formed
until the 1880s — the association dwindled away. After some rallying in the defence of the
Commune of Paris in 1971, the First International fell apart as a result of ideological clashes
between the followers of Marx and Bakunin in 1872 (ibid.: 178).

During the formative years of European labour movements in the 1880~1890s, interna-
tional influences played a secondary role. According to Visser, “available historical (...) evi-
dence supports the thesis that their birth, structure and ideology were chiefly determined by
the shape and changes of national economies, national labour markets, national law and
national political systems” (ibid.: 180). Still, during the period 1870—1914 a considerable vol-
ume of international exchange, through migration, travel, propaganda or money, did occur
and helped to propagate ideas or set examples, assisting pioners or financing a striking union
through hard times (ibid.: 180). Co-operation between Scandinavian trade unions was ini-
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tiated from 1886 and at the industry level formation of International Trade Secretariats (ITSs)
mushroomed from the 1880s. Such co-operation was institutionalised in the (Socialist or
Social-Democratic) Second International (1889-1914), stimulating a gradual evolution of
transnational union structures (Blaise 1992: 11). The international was instrumental in set-
ting up national “Secretariats” as rallying points for party and union organisations in various
countries (Visser 1996: 180). In 1901 a meeting of national union centres and International
Trade Secretariats was convened in Copenhagen, and two years later an International
Secretariat of National Trade Union Confederations was founded, in 1913 becoming the
International Federation of Trade Unions (IFTU) (Blaise 1992: 11). Its aims were exchange
of information and solidarity. It did assist in the struggle for the “eight hours working day”,
but was not allowed to move on issues related to social legislation, which remained the pre-
serve of the socialist parties (Visser 1996: 180). From 1907 the International Trade
Secretariats began to establish links with the confederal Secretariat and membership of the
federation rose from 1.2 million in 1902 to 7.7 millions in 1913 (Blaise 1992: 11).

Already during this pioneer era of international trade union co-operation one could
observe features of significance for later developments. According to Blaise (ibid.: 11), first,
clear distinctions could be traced between “Socialist centralists” (Belgian, German,
Scandinavian, Dutch and Swiss unions), “trade-unionists” of more pragmatic type (British and
American unions), and a “revolutionary” track (French, Italian, Spanish unions). Second, the
means and resources available were extremely weak. Third, German unions were dominant,
due to their organisational leadership, material support and the fact that most Trade
Secretariats were located in Germany. In ideological terms the German union leaderships
neutralised the revolutionary faction by concentrating on mutual information and documen-
tation, while leaving political issues to the Socialist International (ibid.: 11). Thus, the interna-
tional union organisations in this period functioned mainly as networks with no suprana-
tional authority to bind national affiliates, implying that “there was hardly anything which
could make the very high-minded ideology of internationalist Socialist solidarity — of
'workers without a fatherland' — into practical reality” (Visser 1996: 181). In 1914, when the
German Socialists voted for the war credits and the labour movements in Europe (except the
Italian) rallied behind their own flag, this pioneer internationalism came to an abrupt end
(ibid.: 181),

With the failure of labour internationalism in 1914 and the October revolution in 1917,
international trade union co-operation entered a longlasting period of ideological divide and
rivalry. The political cleavage between the Third International (Comintern) and the reformist
Second International was reflected in the struggle between union forces supporting the
Soviet-led Profintern — the “Read International of Labour Unions” (RILU) claiming to have
approximately 10 million members in the mid-1920s — and the reformist International
Federation of Trade Unions (IFTU) which was re-established in 1919, claiming to have about
20 million' members (Blaise 1992: 12). The cleavage was compounded by the fact that
Profintern did not have proper member organisations but was an organising centre for
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Communist opposition within existing unions , accentuated by Stalin's creed for absolute loy-
alty with the “Socialist Homeland” of the USSR, further adding to the tension between inter-
nationalism and nationalism in the union movements. It was not until the Soviet change of
tactics during the Popular Front in 1935 that the Profintern was inactivated and, in 1943, dis-
banded (Visser 1996: 181-182).

After WWI the IFTU was organisationally strengthened. Proper offices were set up in
Amsterdam, the election of an executive committee was held, membership fees were paid,
and new (non-Socialist) members from overseas joined the association (ibid.: 182). The heg-
emony shifted back from German to British unions and attempts were made to integrate the
International Trade Secretariats. This failed, however, and in the mid-1920s the American
Federation of Labour (AFL) withdrew from the association and did not re-enter before 1939.
Owing to the ideological splittery, the rise of Fascism and repression of labour movements,
together with the persistent economic crisis and class struggle in most European countries,
the IFTU soon declined and each union movement tried to survive as best it could within its
national state (ibid.: 182).

The great attention paid to the cleavage between Socialists and Communists has implied
that the State—Church cleavage, associated with the evolution of a Christian-social branch of
the international labour movement, has often been overlooked (Ebbinghaus 1996). The
ambition of the First International, however, was actually compared with the Catholic
Church, probably the most powerful transnational organisation at the time (Visser 1996:
183). Faced with the emergence of Socialism and class struggle, the papal encyclica Rerum
Novarum of 1891 had rejected both Socialism and Liberalism, and stressed the need for inter-
class co-operation and unity (ibid.: 183). As many Christian workers became attracted by the
Socialist movement, Catholic organisers around the turn of the century began to set up
unions in a number of European countries. In 1920 the Confédération Internationale des
Syndicat Chrétiens (CISC) was formed by Catholic unions from Germany, Belgium, France
and Holland, comprising nearly 4 million members (Blaise 1992: 13). A major factor seems to
have been the allocation of seats and access to policy-makers through the tripartite structure
of the International Labour Organisation (ILO) (Visser 1996: 183). Relations with Socialist
unions in the inter-war period were reported to be very tense, and the loss of the Italian and
German affiliates seriously weakened the CISC, having only member organisations in seven
European countries in the late 1930s (Blaise 1992: 14).

Thus, in the 1930s when capitalism went into deep international depression and anti-
labour regimes spread in Europe, the international organisation of labour was weak, divided
and commanded no adequate means with which to respond. Conversely, trade unions
increasingly turned to the national state in their struggle against unemployment and social
crisis (Visser 1996: 184). The rapprochement of labour and the national state which had
begun well before 1914, was intensified during the war, and became reinforced with the
growth of state social programmes during the world recession, accompanied by growing sup-
port among trade unions for protectionism. Thus “the general extension of political, social
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and industrial rights to workers increased their 'stake' in the national state as the provider and
guarantee of such rights. No longer could it be said (...) that 'workers had nothing to loose
but their chains' or that 'they had no fatherland™ (Visser 1996: 184). v

WWII became a watershed of international trade unionism in many respects. First, the pro-
cess of national reconciliation and settlement of broad class compromises in most Western
countries reinforced the integration of trade unions in nation-state politics: “In 1945 and
1946, unions were reaching the peak of identification with national interests. French commu-
nists were no less patriotic than their American confréres. CGT leaders wrapped themselves
in the Tricolore with all the fervor of American trade unionists waving the Stars and Stripes at
their conventions in the same period” (MacShane 1992: 281, in Visser 1996: 188).

Second, the development of contacts between British and Soviet labour organisations dur-
ing the war initiated a process of detente and unification of trade unions at the international
level, leading in 1945 to the foundation of the World Federation of Trade Unions (WFIU)
(Platzer 1991a: 39). With only the American AFL and the Christian trade unions refusing to
enter, the WFTU assembled trade union centres from 64 countries, claiming an aggregate
membership of 67 million workers (Visser 1996: 188). The important International Trade
Secretariats rejected membership of the new association, however (Blaise 1992: 12), implying
that the WFTU became a loose umbrella of confederations centred around general post-war
visions of peace and anti-Fascism (Platzer 1991a: 40).

Third, the attempt to bridge the cleavage between East and West and between Communists
and Social-Democrats in the WFTU soon broke down under the pressure of ideological ten-
sion and the onset of the Cold War (Platzer 1991a: 37). The International came under strong
fire from the International Trade Secretariats, often marked by anti-Communist orientations,
and in 1949 disagreement over the Marshall plan catalyzed a split of the WFTU between
Communist and Socialists unions. The former opposed West European integration and the
Socialist and various (Social)-democratic unions formed the International Confederation of
Free Trade Unions (ICFTU), including also American and other overseas organizations
(Barnouin 1986: 4).

Thus a situation with three separate trade union internationals occurred: the predomi-
nantly Socialist oriented International (ICFTU), the International of Christian trade unions
(CISC, from 1968 WCL) and the Communist international (WFTU) (Platzer 1991a: 37). This
ideological cleavage has persisted until recently at the global level and complicated the pro-
cess of trade union integration in Europe, even though developments in Western Europe
gradually evolved in a different direction.

6.3 Evolution of European trade union structures (1950-1970)

The development of West European trade union structures during the period of post-war
reconstruction was triggered by the emerging initiatives of West-European integration at the

131



DEVELOPMENT OF TRADE UNION STRUCTURES AND POLICIES AT EUROPEAN LEVEL

time.”” The Schuman Plan, leading to the establishment of the European Coal and Steel
Community (ECSC) in 1951, aroused trade union interest and led to the foundation of the
European Regional Organisation of the ICFIU (ERO-ICFTU) in 1950 (Gobin 1996: 150).
Similar structures were set up by the Christian unions. Two years later the so-called
“Committee of the 21” was formed, representing ICFTU confederations and industrial federa-
tions in the coal and steel sector of the participating six countries (ETUI 1991b: 7).

In this initial phase the non-Communist unions were, according to Barnouin (1986: 4),
strongly in favour of far-reaching European integration and incorporation of Germany into
the European Community.’® In the ECSC the trade unions managed to secure treaty commit-
ment to upward equalisation of living and working conditions, social programmes to accom-
modate industrial restructuring were organised, and a consultative committee with labour
representation was attached to the High Authority (Gobin 1996: 178). Proposals for the devel-
opment of transnational collective bargaining and harmonisation of social security were for-
warded, particularly by Belgian trade unions, while the German unions argued for common
working time legislation and codetermination practices within the ESCS (Haas 1958: 236).
The fairly receptive attitude to trade union demands in the ECSC was, according to Barnouin,
partly due to the governments' recognition of the need for trade union support, and partly
due to their desire to bolster non-Communist unions (Barnouin 1986: 5).%

When the plans for further EEC integration were launched in 1955, the ERO-ICFTU called
for the establishment of strong supra-national institutions, harmonization of economic and
social policies and labour representation at all levels of Community decision-making. The
trade unions also took part in the Action Committee for the United States of Europe, estab-
lished by Jean Monnet, according to whom the German unions were crucial for the turn of
the German Social Democratic Party from original scepticism to support of European integra-
tion (ibid.: 6).2

However, as trade unions did not achieve any major influence on the preparatory stages of
the Rome Treaties, the establishment of the European Community became a deception for the
trade unions (Gobin 1996: 178-185). As noted by Haas (1958: 374), “the trade unions desired
to minimise the anti-labour competitive consequences of the Common Market and to counter
what is, in labour ideology, a capitalist conspiracy to run the integrated Europe of the future”,
but with limited leverage. As shown in chapter 5, the basis for social policy harmonisation
within the EEC became very restricted and the trade unions did not achieve any proper insti-
tutional representation, except in the advisory Economic and Social Committee which was a
result of considerable trade union pressure. The disappointment of trade unions was further
compounded by the fact that these half-hearted measures for an integrated Europe coincided
with severe social and economic problems in the aftermath of the Second World War
(Barnouin 1986:7).22

In spite of the general support of European integration among the Socialist and Christian
trade unions, Gobin argues that distinctly different approaches marked the trade union
debates in this period (Gobin 1996: 164-173). She distinguishes between “une option syndi-
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cale européenne de type politico-idealiste” and “une option syndicale européenne de type
pragmatique”. While the former was marked by the general post-war desire for peace, combat
of patriotism and creation of a united Europe, the latter was more marked by a conditional
acceptance of economic integration and demands for socio-political integration to offset the
threats this implied for labour. Gobin further distinguishes between two kinds of pragmatism:
the first focused on the need for trade unions to adapt to the new realities by developing
European trade union institutions to influence Community developments, the second
emphasised the necessity to restructure trade union organisations on a trans-border basis and
develop union counter-power (Gobin 1996: 165).3

Compared with the great initial visions, the actual pace of trade union integration in the early
stages of Community integration was very modest, however. According to Haas (1958: 355-367),
divergent national thoughts, interests and old habits of international co-operation effectively
hindered integration. For example, it was reported that the German “DGB has been more inter-
ested in bettering the external competitive position of German industry than in exploiting
supra-nationalism for the benefits of higher wages or better working conditions” (ibid.: 355).
When the Belgian union leader André Renard (FGTB) in 1955 forwarded a radical programme
for harmonization of labour policies, the DGB was the crucial lukewarm factor (ibid. 380):
“They felt confident of their own bargaining strength in Germany, having no wish to tie them-
selves down by acting as the protector of weaker unions in the ECSC” (Haas 1958: 380).

Thus, the ERO-ICFTU functioned “like a permanent conference compromising between
national viewpoints”, leading to adoption of “minimum common denominator positions”
(ibid.: 357, 360). Like today, Belgian trade union leaders voiced their frustration: “It is so
much easier to agree among a few, as with steel, as among many as is the case with us. The
steel cartel has been revived and we still debate the creation of our trade union international
at the ECSC level! I greatly fear that we will never attain a sufficiently integrated organisation
(..)"** Also in striking parallel with current debates the Christian trade unions argued that “it
is the duty of the High Authority to compel employers to bargain supranationally, or at least
to submit to High Authority directives on labour questions, because increasingly, national
firms and trade associations evade relations with their workers at the national level by refer-
ring to the existence of supranational rules and authorities” (ibid.: 367).

In short, the attempts at trade union co-operation in the early days of European integration
highlighted the conflicting interests, deep ambivalence and the related problems of finding
appropriate modes of interpational decision-making within European trade union frame-
works. Consequently the “Committee of 21” never became more than a liaison office lacking
all powers of policy-making and functioning essentially as a lobbying centre in Luxemburg
(ibid.: 363).

“The net result was that European trade union structures established to deal with the European Community
were relatively weak. The Socialist and the Christian trade unions established separate structures in the form
of loose co-ordinating bodies with little interaction between them and with no decision-making powers.”
(Barnouin 1986: 7)

133



DEVELOPMENT OF TRADE UNION STRUCTURES AND POLICIES AT EUROPEAN LEVEL

The ICFTU unions in the EEC set up a European Trade Union Secretariat in 1958, while the
Communist unions continued their anti-integrationist stance and established an action com-
mittee against the “Europe of the Monopolies” in 1957. The EFTA trade unions on their part
established a loose co-ordinating committee in 1960 (Barnouin 1986: 8). At the industry level
the establishment of the Common Market had triggered the formation of Brussels-based
offices for representation and lobbying purposes in some of the most affected sectors such as
agriculture (EFA), food (IUF), building trades (EFBW) and chemicals (ICF) (Visser and
Ebbinghaus 1992: 225).% During the 1960s these were followed by the formation of industry
committees in a number of sectors, partly influenced by the Commission's attempts to pro-
mote social dialogue (Riitters and Tudyka 1990: 569, 572). The unclear relations between the
confederal European Trade Union Secretariat and the committees at industry level repre-
sented a persistent source of tension, as did the relations with the Christian confederation
(Gobin 1996: 319, 327).

Relations with the confederal European employers' associations were in this initial period
marked by UNICE's firm refusal to participate in any binding exchange with unions at
Community level, leading Otto Brenner (leader of DGB, Germany) in 1964 to state that the
idea of European collective bargaining had been premature (ibid.: 264, 351). Thus it became
clear that “nos interlocuteurs sur le plan européenne sont en premier lieu les instances com-
munautaires (...)" (ibid.: 345). In fact no formal meeting with UNICE to discuss European
social policy was achieved before 1967 (ibid.: 354).

To sum up, the initial phase of West-European integration led to a rather fragmented pat-
tern of trade union organisation, mainly oriented towards representing union views vis-a-vis
Community institutions. Within the ICFTU framework the confederal ERO-ICFTU was on the
one hand supplemented by two confederal Secretariats of EEC unions and EFTA unions; on
the other hand by a growing number of European industry committees and European
branches of the ITSs. In addition came the structures of the Christian unions and the anti-
monopolist committee of the Communist unions, altogether implying that:

“Diversity, lack of general co-operation, and the absence of adequate supranational structures appear as the
main drawbacks of the European trade union movement; and unless there are drastic changes these features
will determine the outlook for future European labour relations” (Blanpain 1972: 301).

6.4 Development of the ETUC (1970-1985)

6.4.1 Foundation

The next stage of trade union efforts to build more integrated European structures emerged
in the late 1960s. As in the early 1950s these efforts were triggered by initiatives to deepen
and enlarge the Community, but also increasing economic restructuring and internationalisa-
tion had an impact, according to Barnouin (1986: 8).26
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In 1969 the ICFTU unions of the EC countries set up a European Confederation of Free
Trade Unions (ECFTU). This represented a step towards stronger institutionalisation based on
a congress, a permanent Executive and a Secretariat, together with a formal recognition of
majority voting, suggesting a possible supra-national dimension was evolving (Platzer 1991a:
46). The same year the Christian unions created the European Organisation of the World
Confederation of Labour (EO-WCL), associated with a turn towards secularisation and a more
radical anti-capitalist orientation (Blaise 1992: 14). According to Barnouin (1986: 9), the
founding organisations here operated independently of their Internationals, implying that
they for the first time in international trade union history had opted for a considerable degree
of regional autonomy.

Also the Communist trade unions, notably the Italian CGIL and to some extent the French
CGT, were gradually adjusting their approach to the Common Market. In 1967 they had estab-
lished a liaison office in Brussels and obtained recognition by the Commission (Platzer 1991a:
49). The EFTA trade unions for their part had set up a Brussels Secretariat for the EFTA-TUC,
comprising all ICFTU unions in the EFTA countries (Barnouin 1986: 12).

During 1970, discussions took place in the ECFTU about a possible merger with the EO-
WCL, but the Belgian FGTB and the French FO objected, because of domestic conflicts with
the Christian unions (CSC and CFDT) (Gobin 1996: 522). Foreseeing a Danish, Norwegian
and British entry into the EEC, the new German president of the ECFTU, Heinz-Oscar Vetter,
early in 1971 launched the idea of territorial enlargement. A conference of all European
ICFTU unions was convened in Frankfurt on 19-20 June 1971, followed by a meeting in Oslo
on 5—6 November 1971 to discuss principles for a further integration of trade union struc-
tures in Western Europe (ibid.: 523—524).77 There it was recognised that

“the increased economic and technological interaction between Western European states affecting national
economic growth and employment situations precludes an effective representation of workers' interests on
the national level alone.” (Barnouin 1986: 12)

A working group was set up to elaborate the form and manner of closer co-operation, but it
rapidly ran into difficulties. Considerable differentiation of views prevailed concerning the
geographical scope, ideological inclusiveness, the objectives, the mode of co-operation, and
the links with the ICFTU (Gobin 1996: 525). The British TUC, which would add 10 million
new members to the 11 million organised within the EEC, was fighting British EEC member-
ship and came to play an ambivalent and restrictive role (Barnouin 1986: 13). Opposed to any
concept of supranationality and monetary integration, the TUC highlighted the limitations of
union co-operation confined to the EEC and called for a much broader scope of trade union
action, eventually comprising all trade union confederations in Western Europe including the
Communist unions (ibid.: 14, Platzer 1991a: 53). The TUC 1972 Congress, however, accepted
starting with the inclusion of all the ICFTU affiliates of the region.

The Nordic trade unions shared the British views on the regional scope and objectives, but
were sceptical of including the Communist unions. Both Danish and Norwegian unions
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actively campaigned for membership of the EEC, but they wanted the new association to
adopt a broad approach to prevent any split of the Nordic union movement between EEC
members and others. Thus the Nordic Council of Trade Unions (NFS) was established in June
1972 (Barnouin 1986: 15). This broad approach was also supported by the Italian CISL and
UIL as well as the Belgian FGTB.

A different approach was forwarded in particular by the German DGB, which favoured an
organisation restricted to the enlarged Community. According to Barnouin (1986: 15), the
Germans emphasised efficiency arguments and the need for a functional organisation with
the specific task of dealing with Community affairs. Furthermore, the DGB feared that a geo-
graphical extension could imply an ideological opening beyond ICFTU members, increasing
complexity and incoherence.”® As mentioned, the TUC had suggested an opening for
Communist unions and in Italy the member organisations (CISL and UIL) were conducting
negotiations about unification with the Communist CGIL (Platzer 1991a: 52).

At a meeting in Geneva on 6 June 1972 a compromise was struck, according to which the
broad territorial approach was accepted, while Christian and Communist unions were kept
out of the founding process (Barnouin 1986: 16, Gobin 1996: 533). Yet disagreement pre-
vailed with respect to the primary objectives of the association: Should it be oriented towards
union transnationalisation and build-up of union counter-power in general? Should it mainly
focus on co-ordination of union action vis-a-vis multinational companies? Or should it concen-
trate on representation of labour interests vis-a-vis Community institutions? (Gobin 1996:
528). Tensions which have marked European trade union co-operation ever since came to the
fore.

A related issue of controversy, re-occuring with increased strength in the 1990s (see chap-
ters 9 and 11), concerned the role of the European industry committees. Reflecting national
union traditions, the German, Belgian and French confederations wanted integration of the
industry committees, while strong resistance arose from the British and Nordic sides.
According to Platzer (1991a: 57), the TUC wanted to avoid a transfer to the European level of
the fragmented British union structure, while the position of the Nordic unions, familiar with
strong industrial entities at home, appeared more puzzling (ibid.: 57). The Nordic view, reit-
erated in the 1990s, was that since their confederations were attributed central power to rep-
resent their industrial affiliates, a second channel of industry union representation would
bring about inconsistency. This presumably also reflected the intergovernmentalist approach
of the Nordic unions, implying that the European organisation should be a meeting-place
between national confederations, not transnational industry federations. Visser and
Ebbinghaus (1992: 228), further, suggest that both TUC and the Nordic unions feared erosion
of the International Trade Secretariats and gave higher priority to international union action
against world-wide operating multinational companies than improved co-operation within
the Community. This reflected the resistance of the ITSs attached to the ICFTU. Because of
the dominant role of European industry unions in the ITSs, it was feared that integration of
industry committees into an autonomous European association could undermine the inter-
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national bodies (Platzer 1991a: 56). A compromise was eventually struck, implying that the
industry committees were allowed advisory representation in ETUC bodies and voting rights
on Congress, except in financial and statutory questions. Recognition of industry committees
was to be decided by the ETUC Executive Committee, which subsequently designed restric-
tive criteria for this (see section 6.4.3).

On the external front too, tension arose concerning relations to the world-wide International
(ICFTU), an issue which was to gain renewed attention in the 1990s.% Increasing concerns were
voiced by non-European affiliates of the ICFTU that the creation of an autonomous regional
organisation in Europe would imply decreased interest in the global labour organisation, in par-
ticular to the detriment of the developing countries. It was also feared that the ICFTU could be
sidelined in European matters, hereby weakening the influence of ICFTU, where the American
unions played an influential role (Barnouin 1986: 16). Affirming they would continue as ICFTU
members, the European organisations insisted that their European association would be com-
plementary to the International; the solution was eventually accepted.

After the compromise reached in June 1972 had seemingly paved the way for the founda-
tion of the new association, a new dead-lock emerged in the fall 1972. In September 1972,
both the TUC Congress which adopted a radical anti-EC programme, and the Norwegian
No-vote to EC-membership on 25 September 1972 brought about concern among EC unions
that the new organisation might by-pass EEC problems (Gobin 1996: 534, Barnouin 1986:
14). Disagreement had also emerged as to the British contribution to financing of the new
organisation. The German DGB thus withdrew from the previous compromise and insisted
on an organisation strictly limited to EEC organisations and EEC matters (Gobin 1996: 534).
The DGB Executive Board (20 October 1972) even expressed concern that the TUC might
consider an enlarged ECFTU as an instrument against the EEC (Barnouin 1986: 17). The
Danish confederation, on behalf of the Nordic unions, countered that also non-EEC organisa-
tions would indirectly be strongly affected by EEC policies without having any influence, and
that a broad European association would thus become even more important. When the DGB
Executive reiterated its position on 7 November 1972, the conflict escalated as the British
TUC and the Danish LO declared they would not become members of the new organisation.
The former feared domestic splits, the latter emphasised it would not allow a further schism
of the Nordic unions (Barnouin 1986: 18).

A series of bilateral consultations were held in which the general secretary of Danish LO,
Thomas Nielsen, declared Nordic willingness to function within an organisation with a series
of broad objectives, but whose principal task would be to represent workers' interests vis-a-vis
the Community. Fearing divisions also among the EEC unions, where for example the Belgian
and Italians supported an inclusive organisation, the DGB finally gave in and accepted a
“large solution” (ibid.: 18—19). For the internal interest-accommodation a compromise for-
mula was designed, according to which only the directly affected organisations should vote
on issues related to either EEC or EFTA questions.3!

The green light for the founding of ETUC was then given at a Conference in Luxembourg
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on 30 November to 1 December 1972. First, however, another hurdle had to be crossed,
reflecting underlying ideological tensions which were soon to come to the fore. Several
unions, especially the German, French, Swiss and Austrian, wanted to insert the word “free”
into the name, in order to distinguish the new organisation from Communist unions in par-
ticular (Barnouin 1986: 19). This was rejected by majority vote and immediately after the
founding Congress in Brussels on 8-9 February 1973, complicated discussions began over
whether to allow affiliation of non-ICFTU confederations.

Establishment of the ETUC illustrated, first, how closely related trade union integration in
Western Europe had been to the broader processes of economic-political integration and
enlargement of the Community;33 second, how the diversity of membership with regard to
union structures, ideologies and attitudes towards European integration conditioned the
mode of integration; and third, how complex the constellation of interests and coalitions
within the new association was to be.

6.4.2 Ideological enlargement of the ETUC

As emphasised by Olsen (1995a), the process of drawing and re-drawing boundaries, and
developing principles of inclusion and exclusion, are crucial for identity formation and defi-
nition of solidarity and community within organisations. During the establishment phase of
the ETUC the issue whether to allow affiliation unions outside the ICFTU international was an
underlying source of tension which had been resolved by postponement. As soon as the
ETUC was founded, however, the issue resurfaced.

In the late 1960s and early 1970s several proposals had been made by the Christian unions
(EO-WCL) to reinforce and institutionalise co-operation with ECFTU unions. The Christian
unions had collaborated with ICFTU unions within the ECSC, Community institutions and
the Trade Union Advisory Committee (TUAC) to OECD since the early 1950s and shared their
positive attitude towards European integration (Platzer 1991a: 53, Barnouin 1986: 21).
Moreover, a certain convergence of political and organisational orientation had evolved,
expressed in the “revolutionary” congress of the Christian International (renamed WCL) in
1968 (Blaise 1993: 14). Following a gradual de-confessionalisation, the WCL then adopted a
radically altered social approach, calling for socialisation of the means of production;
planned, democratic economic governance; and struggle against the multinational corpora-
tions (ibid.: 14).

When the admission of Christian unions was again raised in February 1973 two types of
problems occurred (Barnouin 1986: 23-24): (1) Tensions and competition between unions
affiliated to the ETUC and Christian unions at the national level, in particular in France and
Belgium where FO and FGTB were highly critical; and (2) tensions stemming from the rela-
tionship between the ICFTU and WCL at the interpational level.3 In addition to the FGTB,
the British TUC and the Italian CISL considered that entrance of Christian unions should be
made conditional on affiliation of Communist unions as well. The problem of links with the
WCL was finally resolved by a tactical move from the Christian unions (ibid.: 23), proposing
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the set-up of a working group to discuss a possible merger between the ICFTU and WCL (-
which eventually came to nothing). Agreement was then reached that Christian unions (keep-
ing their relations to WCL) could be affiliated to the ETUC on an individual basis, leading to
the inclusion of seven Christian unions from Belgium, France, Holland, Luxembourg and
Switzerland in 1974 (Gobin 1996: 542).

In parallel, the (Euro-)Communist confederation, CGIL, from Italy had signalled its interest
in joining the ETUC. The subsequent processes highlighted, first, the legacy of ideological
cleavage and East-West divide within the international trade union movement; second, the
intimate interplay between national and European developments in the trade union move-
ments (Barnouin 1986: 24-30). After the 1948 split of the Italian unions, the CGIL had grad-
ually taken steps towards greater independence of the Soviet-led WFTU. First, it had reo-
riented its view on the Community in 2 more positive direction; second, it took an increas-
ingly autonomous attitude towards international questions (for example criticising the inva-
sion in Prague 1968); third, it had entered into close co-operation .with the other Italian
unions (CISL and UIL), after the “hot autumn” in 1969 leading to negotiations over re-unifica-
tion.

Initial contacts with ETUC representatives about admission of the CGIL revealed that the
focal problem was the CGIL membership in the Communist International (WFTU) (Barnouin
1986: 26). Thus, in 1974, CGIL unilaterally redefined its relations to WFTU into an consulta-
tive role and also withdrew from the executive bodies of the Italian Communist Party (PCI).

Still, considerable disagreement prevailed within the ETUC. In addition to the Italian mem-
bers, the British and Irish unions, together with the Belgian FGTB, French CFDT and Austrian
OGB, were in favour. Especially the German DGB and the French FO were opposed, but also
several Christian unions and the Nordic unions were sceptical (ibid.: 27—28). After the foun-
dation of the German Democratic Republic (GDR) the German union movement had been
sceptical of all contact with Communist organisations, while the FO had refused any dialogue
since its withdrawal from the Communist CGT in 1949. The latter organisations therefore
demanded that the question should be lifted to the ICFTU for consultancy before it was set-
tled.

Since its inception the ICFTU had been marked by American influence and a strong anti-
Communist orientation. Accordingly strong opposition was voiced, especially from the Asian
and other Third World associations (Barnouin 1986: 29-30). The European associations,
however, countered that a single Communist affiliate of the ETUC, dominated by a majority of
Socialist unions, was no threat and would rather increase the influence of Socialist and
Christian values on that organisation. In response to fears that the ICFTU would be split, a
demand was made that the European members should reaffirm their attachment to the ICFTU
as a condition for winning acceptance of CGIL affiliation to the ETUC. According to Barnouin
(ibid.: 30), this process made clear that the ETUC actually had become an autonomous organ-
isation without any real organic link to the ICFTU. The CGIL was then accepted as an ETUC
member in July 1974 by twenty-one votes to seven.3
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With the inclusion of the Christian confederations and the Communist Italian confedera-
tion, the initial phase of ETUC establishment and enlargement came to an end. In view of the
legacy of ideological cleavage within the international union movement, however, the accom-
plishment was significant. Still, ideological divisions persisted, exemplified by the question of
affiliating the French Communist confederation, CGT, and the Spanish Commissiones
Obreras (CC-OO0), which remained controversial and unresolved issues throughout the 1970s
and 1980s (Barnouin 1986: 30—40). Compared to the reformist orientation of the Italian
CGIL, the French CGT maintained a more orthodox ideological approach, opposing EC inte-
gration and continuing affiliation to the WFTU. Also influenced by inter-union rivalry in
France, CGT admission has been blocked by the French FO.3¢ After legalisation of the trade
unions in Spain in 1978 the CC-OO, which had close ties with the Spanish Euro-Communist
party, initiated talks over ETUC affiliation. In this case rivalry between the Spanish Socialist
union UGT, affiliated to the ETUC, and the CC-OO, together with afear that admission of the
CC-00 could open for affiliation of the French CGT and the Portuguese Intersindical, caused
stalemate.?” Consequently, it was not until the fall of the Berlin Wall that the CC-00 (1991)
and, somewhat later, the Portugueese Intersindical (1993) were taken on board, while the
French CGT is still kept outside, mainly due to FO opposition (Turner 1995).

During the time- and energy-consuming discussions over how to define the ideclogical
boundaries of the ETUC, it was agreed among ETUC member organisations in 1979 to formu-
late general principles and criteria for the admission of new affiliates. According to these prin-
ciples an ETUC member (1) ought to possess basic potential for reaching consensus with all
the other affiliates; (2) would have to be compatible with the “free, democratic and indepen-
dent trade-union action of the ETUC”; (3) had to be situated in a country that was a member
of one of the European intergovernmental organisations (the EEC, EFTA or the Council of
Europe); (4) would have to be able to co-operate if several associations from one country
wished to participate at the European level; and (5) would have to give the particular atten-
tion to the opinion of already affiliated organisations from the country of the applicant
(Barnouin 1986: 35)). In practice, the last mentioned criterion provided an effective veto-
right to existing national member organisations, but, as would appear in the next round of
enlargement from the late 1980s, it also created European level incentives for national trade
union integration.

6.4.3 Membership structure

When founded in 1973 the ETUC was composed of 17 confederations covering 36 million
members from 16 West European countries and six recognised industry committees (Barnouin
1986: 51). With the accession of the Christian organisations, the Italian CGIL and additional
admissions of confederations from among others Finland (SAK), Ireland (ICTU) and Denmark
(FTF), the number of affiliates rapidly increased to 30, representing more than 40 million
members in 1976 (ibid.: 52). In the early 1980s new members from Greece (GSEE), Portugal
(UGT), Malta (GWU, CMTU) and Cyprus (SEK) further extended the territorial coverage to 20
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countries, in 1983 including roughly 41 million members from 34 confederations (ibid.: 56).

Table 6.1 National trade union confederations affiliated to ETUC 1983

Trade-union confederations Workers Country
represented

Fédération Générale du Travail de Belgique (FGTB) 925, 000 Belgium
Confédération des Syndicats Chrétiens (CSC) 1,140,000 Belgium
Cyprus Workers' Confederation (SEK) 41, 000 Cyprus
Cyprus Turkish Trade Unions Federation (TURK-SEN) 10, 000 Cyprus
Landsorganisationen i Danmark (LO) 1, 270, 000 Denmark
Fillesridet for Danske Tjenestemands-
og Funktionirorganisationen (FTF) 303, 000 Denmark
Deutcher Gewerkschaftsbund (DGB) 7, 100, 000 Fed.Rep.

of Germany
Uni6n General de Trabajadores de Espafia (UGT) 251,000 Spain
Solidaridad de Trabajadores Vascos (STV-ELA) 110, 000 Spain
Confédération Générale du Travail - Force OQuvriére (CGI-FO) 930, 000 France
Confédération Frangaise Démocratique du Travail (CFDT) 955, 000 France
Trades Union Congress (TUC) 10, 000, 000 Great Britain
Greek General Confederation of Labour (GSEE) 300, 000 Greece
Irish Congress of Trade Unions (ICTU) 640, 000 Ireland
Althydusamband Island (ASI) 51, 000 Iceland
Bandalag Starfsmanna Rikis of Baeja (BSRB) 17, 000 Iceland
Confederazione Italiana Sindacati Lavoratori (CISL) 2, 800, 000 Italy
Confederazione Generale Italiana del Lavoro (CGIL) 4, 350, 000 Italy
Unione Italiana del Lavoro (UIL) 1,151, 000 Italy
Confédération Générale du Travail de Luxemburg (CGT-Lux.) 39, 000 Luxembourg
Létzebuerger Chréstleche Gewerkschaftsbond (LCBG) 15, 000 Luxembourg
General Workers Union (GWU) 29, 000 Malta
Confederation of Maltesian Trade Unions (CMTU) 11, 000 Malta
Federatie Nederlandse Vakbeweging (FNV) 966, 000 Netherlands
Christelijk Nationaal Vakverbond (CNV) 263,000  Netherlands
Landsorganisasjonen i Norge (LO) 650, 000 Norway
Osterreichischer Gewerkschaftsbund (OGB) 1, 673,000 Austria
Schweizerischer Gewerkschaftsbund (SGB) 459, 000 Switzerland
Christlichnationaler Gewerkschaftsbund (CNG) including
Schweizerischer Verband evangelischer Arbeitnehmer (SVEA) 110, 000 Switzerland
Toimihenkilg-ja Virkamiesjdrestojen Keskusliitto (TVK) 310, 000 Finland
Suomen Ammattilittojen Keskusjirjesto (SAK) 950,000  Finland
Landsorganisasjonen i Sverige (LO) 1, 910, 000 Sweden
Tjinsteminnens Centralorganisation (TCO) 990, 000 Sweden
Unido Geral dos Trabalhadoes (UGT) 251,000 Portugal
34 trade-union confederations 41 million 20 Countries

members

Source: Barnouin (1986: 53-54)
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Thus the territorial broadening of the ETUC during its first decade went quite smoothly,
ensuring a remarkable degree of “associational monopoly” in Western Europe (Visser and
Ebbinghaus 1992: 220).38 Among white-collar workers the representation was more uneven,
however. While the Swedish and Danish white-collar confederations were participating from
an early stage, the German DAG, for example, was kept outside (owing to resistance within
the DGB) and similar examples could be found in other countries.

The structure and size of the confederations affiliated to the ETUC in its early stage varied
considerably, as did overall union density. In particular it should be noted that trade unions
from three countries — Great Britain, Germany and Italy — accounted for more than half of the
total membership (Barnouin 1986: 50), providing these organisations with a key role in inter-
nal interest mediation. While the British TUC, with nearly 10 million members, included more
than hundred industrial, general and craft unions, the German DGB, with almost 7 million
members, was composed of only 16 industry unions. In some countries, such as Italy, Belgium
and France, as many as three confederations were represented and their mutual relations var-
ied. The role and power of the national centres accordingly differed significantly. While the
central confederations commanded strong central authority in Nordic countries, Austria, the
Benelux xountries and partly in Italy, the two largest confederations, the German DGB and the
British TUC, were only loose umbrella associations of powerful individual unions (Platzer
1991a, Visser and Ebbinghaus 1992: 212). Moreover, when the ETUC was founded in 1973
trade union density in the member countries varied from more than 70 percent in Sweden, 50
percent in the UK, 33 percent in Germany, to 20 percent in France (Visser 1989).

The second pillar of ETUC membership was the European industry committees (EICs), com-
posed of national industry unions. From the very beginning six EICs were recognised by the
ETUC, increasing to ten during ETUC's first decade (Barnouin 1986: 52) (See table 6.2 for an
overview.) Recognition of new EICs has been a continuous source of tension within the ETUC,
owing to the varied character of the applicant EICs. In 1978 2 compromise formula of recogni-
tion criteria was worked out, requiring that the regjonal scope of the EIC conformed with that
of the ETUC, that the EIC should be open to all industry unions affiliated to ETUC member
confederations, and that the EIC should be independent of the corresponding International
Trade Secretariat (ITS) (Riitters and Tudyka 1990: 570). The application of these criteria has
caused controversy and frequently been deviated from, however (Platzer 1991a: 57).

The EICs came about in two ways, either as an effort of individual unions to co-ordinate -
their pressure group activities aimed at Community institutions, or as a result of the regional
differentiation process of the ITSs (Visser and Ebbinghaus 1992: 225).3 From the outset,
therefore, the European industry committees displayed a high degree of organisational and
political variation, injecting a series of contradictions into the ETUC structures which should
be the subject of internal controversy at later stages (Barnouin 1986: 50. Platzer 1991a: 57).
Problems arose with regard to the EIC's independence of the ITSs and with regard to their
geographical coverage. In several of the industry committees attached to the ITSs, the ETUC
admission of Christian and Communist unions caused resistance (Barnouin 1986: 50), high
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Table 6.2 European Industry Committees recognised by ETUC 1983

Name of Committee Number of Countries Membership
affiliated
organizations

The European Metalworkers'

Federation (EMF) 31 15 7,000,000
The European Federation

of Agricultural Workers'

Unions in the Community

(EEA) 16 9 1,300,000

The Postal, Telegraph and

Telephone International (PTTI)

European Committee 60 21 1,500,000
The European Regional Organisation

of the International Federation of

Commercial, Clerical and Technical

Employees (EURO-FIET) 70 24 4,205,000
The Metalworkers' and Miners'

Inter Trade Committee

(ICFTU-ECSC) 18 9 3,600,000
The European Committee of the

International Secretariat

of Entertainment Trade Unions

(EC of ISETU) 30 7 60, 000
European Liaison Committee of

Transport Workers' Union

(ELCTWU) 68 10 2,500,000
European Committee of Food,

Catering and Allied Workers

Within the IUF (ECF-IUF) 65 19 1,400,000
European Public Service

Committee (EPSC) 79 20 3,700,000
European Trade Union Committee

For Education 54 18 2,200,000

Source: Barnouin (1986: 56).

lighting the problem of serving “two masters” with different ideological breadth. Four of the
recognised EICs refused to affiliate CGIL organisations®® and several committees kept
Christian unions outside (ibid.: 51). On the other hand, autonomous committees like the
European Metalworker’s Federation included unions belonging to the CGT (Gobin 1996:
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547). Some EICs organised EEC organisations only, while for instance the EURO-FIET organ-
ised far beyond the ETUC area. Moreover, the immense national variations in organisational
domains and structures added to the difficulty of developing adequate union structures at
industry level (Visser and Ebbinghaus 1992: 227).

In consequence, the task of finding suitable ways of coupling the pillar of industry union-
ism to the confederal structure of the ETUC, in a situation with three different internationals
at global level, indeed proved not easy. The relations between the sectoral and confederal pil-
lar were thus to remain a persistent problem of ETUC integration (Platzer 1991a: 57), re-sur-
facing when discussions over European bargaining came to the fore in the early 1990s (see
chapters 9 and 11). Thus, the price for the hitherto unique inclusiveness of trade union inte-
gration at West European level was an unprecedented membership heterogeneity and a defi-
cit of horizontal and vertical integration, which together with the political diversity came to
complicate policy-formation and interest intermediation within the ETUC (Visser and
Ebbinghaus 1992: 222).

6.4.4 Organisational objectives and structures

At the founding Congress in 1973 the objectives of the ETUC were accordingly defined in a
very general manner. The organisation should “represent and advance the social, economic
and cultural interests of the workers on the European level in general and towards the
European institutions in particular — including the European Communities and the European
Free Trade Association” (Barnouin 1986: 47). This also reflected the diverse views on the
issue of Community integration which had previously unified the EEC unions (Gobin 1996:
557). The ETUC was therefore required to pursue a pragmatic search for consensus,
expressed in the first ETUC Action Programme hich was “indeed a very general and vague res-
olution representing a catalogue of issues rather than a concrete programme of political activ-
ities” (Barnouin 1986: 47). Or in the words of Gobin (1996: 569): “il fut impossible de
s'entendre sur un project substantiel et commun: la CES fut dés lors bien constituée en 1973
... ais sans programme.”

As an umbrella of national confederations, the organisational framework of ETUC was basi-
cally suited to enhancing the exchange of information and voluntary co-ordination of poli-
cies. No general mandate was transferred to the ETUC bodies and the basic national entities
preserved their sovereignty, although the statutes allowed for qualified majority voting. The
ETUC was dependent on consent from national affiliates on a case-by-case basis, requiring a
high degree of consensus.

From the outset, the ETUC was equipped with four organs; the Congress, the Executive
Committee, the Finance and General Purposes Committee and the Secretariat (Barnouin
1986: 54). The Congress, meeting at least once every three years, was composed of delegates
of national confederations and recognised industry committees and decided on the principal
guidelines of ETUC work. Each confederation could send four delegates per country, plus
one additional representative for every 500,000 members. The Congress elected the
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Executive Committee on the basis of nominations from the affiliated organisations and
appointed the president, the general secretary and his deputy (ibid.: 55).

The main standing body of ETUC was the Executive Committee, meeting regularly 4 to 6
times a year. It was primarily composed on the basis of territorial principles, but also the
industry committees acquired observatory status. Since no country could send more than
two representatives, confederations from countries with several affiliates were represented
on a rotational basis (though with permanent observatory delegates). The only exceptions
were the British TUC and the German DGB which had more than five million members and
thus had three representatives and three substitute representatives (ibid.: 56). The responsi-
bility of the Executive Committee was to implement resolutions and programmes adopted by
the Congress and decide on all major political issues between the Congresses. The Executive
Committee could decide by a two-thirds' majority. The abandoning of the unanimity principle
represented a significant innovation in the international trade union movement and implied
a certain degree of supra-nationality, but it soon became customary to reach decisions by gen-
eral consensus (ibid.: 57). The numerical composition and informal norms, furthermore,
ensured that no decision could be taken against the will of anyone of the major affiliates (read
DGB and TUC) (Visser and Ebbinghaus 1992: 219). As already mentioned, it was agreed also
that specific problems concerning EEC or EFTA issues could only be voted on by member
organisations of that area. The ETUC did not acquire any formal authority to oblige or instruct
the affiliates in, for example, their bargaining policies or other national issues. Pursuit of com-
mon policy guidelines was thus reliant on the voluntary compliance of the affiliates (Goetschy
1995).

The Executive Committee appointed the Secretariat and elected seven vice-presidents from
its ranks, which together with the president and general secretary constituted the Finance
and General Purposes Committee. This body soon developed into a central forum preparing
difficult issues for the Executive Committee (Barnouin 1986: 57).41

The Secretariat, located in Brussels, comprised the general secretary,® a deputy and four
secretaries, assisted by a tiny administration of some twenty people. The Secretariat was
entrusted the daily business of the organisation, co-ordinating activities, preparing meetings,
running advisory committees and representing the ETUC in meetings and consultations with
Community institutions in the whole range of policy areas (Barnouin 1986: 57). From the
outset, a central function of the Secretariat was thus to organise dissemination and exchange
of information between the affiliates and serve as a liaison office between the Executive
Committee and Community institutions. To support the Secretariat a number of permanent
and ad-hoc advisory committees and working groups were set up® composed of experts from
ETUC affiliates. Later, several institutions for research and training were founded, adding to
the evolution of a trade union network at the European level.

Still, from its foundation the ETUC was a thin organisational structure, commanding scarce
resources. It was financed by membership fees, in 1974 amounting only to 600 Belgian Franc
per 1000 members, providing a yearly budget of roughly 540,000 US dollars (Barnouin 1986:
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62). From 1977 membership fees were differentiated, mainly because of a TUC demand that
contributions should remain independent of exchange rate fluctuations, and by the early
1980s the budget had passed 1 million US dollars. Since this barely sufficed to run the
Secretariat, the ETUC was dependent on affiliate coverage of travel expenses and infrastructu-
ral assistance from the Commission, which also covered all costs related to participation in
Community meetings (ibid.: 62).

6.4.5 Policy issues and functions

Because of its broad and diverse membership, the ETUC proved unable to go beyond procla-
mations of general statements during its formative years (Barnouin 1986: 48). The energy-
absorbing process of organisational enlargement and consolidation contributed to an inward-
oriented culture (Platzer 1991a: 58) and the anti-EC stance of the TUC complicated interest
representation vis-a-vis Community institutions (Gobin 1996: 577). Gradually, however, the
ETUC made some progress. The Congress in London 1976 formulated a more coherent
action programme, concentrating on development of employment policies, working time
reduction (the 35 hours working-week), industrial democracy, especially in multinational
companies (Barnouin 1986: 48) and the TUC loosened its incalcitrant stance (Gobin 1996:
580). On the organisational front inter-regional trade union councils were created to enhance
union co-operation in eight border regions (Barnouin 1986: 65), the number of industry
committees increased and the European Trade Union Institute (ETUI) was established in
1978 to support ETUC with expertise and research-based information.

After a certain rapprochement between the ECFTU and UNICE in the late 1960s, prompting
union demands for European collective bargaining, relations with employers gradually dete-
riorated during the 1970s, accentuated by the social policy activism of the Commission
(Gobin 1996: 562—564). To overcome the stalemate, the Commission, according to Gobin in
concert with UNICE, in 1975 tried to establish a new basis for co-operation through tripartite
conferences on employment and social issues where unions were invited to offer wage mod-
eration. The ETUC refused and proposed instead negotiations on a general working time
reduction (without wage reduction) (Gobin 1996: 563). Thus the three tripartite conferences
ran into deadlock and the ETUC withdrew in 1978. ETUC then turned to the Commission to
put pressure on employers to accept a European framework agreement on reduced working
time, but after several meetings (in 1979) it became clear that the mission was impossible
(ibid.: 564). On the sectoral level a number of joint committees for social dialogue had been
established in the early 1970s, however, also leading to very little (ETUI 1993).

After the bleak results of ETUC's attempts at co-operating with Community institutions dur-
ing its first years, it gradually took on a more autonomous, activist approach in the late 1970s,
according to Gobin (1996: 584—587). As a response to the economic crisis of the 1970s, the
ETUC launched campaigns and demonstrations for reducing unemployment during the late
1970s and early 1980s, centred around the demand for reduced working hours. The first
attempt to mobilise national memberships was made in 1976 through the organising of a
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European Action Day on unemployment; similar initiatives were taken in subsequent years to
underpin the campaign on unemployment, peaking in a mass demonstration of 80,000
European unionists at the European Council in Stuttgart in 1983 (Barnouin 1986: 116).

In Gobin's view (1996: 586), however, the manifestations appeared more like attempts to
create the image of a strong European trade union movement than any real mobilisation of
union members. Still, the seeming shift of emphasis from seeking institutional alliances and
influence towards more traditional union demands and action served to ease the internal
conflicts of ETUC (ibid.: 589). Similarly, Goetschy (1995: 11-13) suggests that the function of
ETUC during this initial period reflected more the need to improve internal cohesion than
achieve external effectiveness. While "claims had to be acceptable to a maximum of members
and not overlap too much with national diversified issues, (they had to) remain sufficiently
relevant and mobilising to legitimize the existence of a European union structure” (ibid.: 12).
A consequence of the vague and general policy approach, however, was that co-ordination of
national union strategies remained minimalist, causing a lack of interest for European issues
among the affiliates and a sort of “aloofness and isolationism of ETUC's policies”, impairing its
image as a serious and credible institution (ibid.: 14, 15).

Furthermore, the external conditions marked by the economic crisis of the 1970s, and the
stalemate of Community integration and EC social policies in particular, were far from favour-
able. Neither pressures from internationalisation of capital nor the pull from EC integration
triggered any substantial transnationalisation of union policies (Platzer 1991a: 58). Domestic
problems regained prominence as many unions became preoccupied with negotiating
national “neo-corporatist” solutions to the employment crisis, often implying protectionist
“beggar-your-neighbour” effects.

Thus, the results of ETUC efforts during its first decade far from matched the expectations
of its founding organisations. The interplay between difficult external conditions and the
diverse internal conditions halted the momentum of ETUC integration, preventing develop-
ment of confederal authority and resources (Visser and Ebbinghaus 1992: 222). The involve-
ment and commitment of central affiliates faded and the importance of the ETUC was cast in
doubt. Still, judged against its forerunners, Visser and Ebbinghaus argue that

“the foundation of ETUC was a major step forward in the direction of building a transnational organisation
(...). ETUC (....) has overcome the territorial split between EC and non-EC countries as well as between
Northern and Southern, richer and poorer countries; has bridged most of the ideological and political cleav-
ages which continued to exist at national level, and has made substantial progress in completing its represen-
tation of white-collar employees.” (Visser and Ebbinghaus 1992: 219)

Similarly, Barnouin (1986: 143—144), Platzer (1991a: 59) and Gobin (1996: 588) emphasise
the significance of the organisational unification that evolved. Compared to the vision of a
real supranational trade union the ETUC appeared rather “forceless” (Kraftlos), but com-
pared to other interest groups, such as the employers, the ETUC kept pace, according to
Platzer (1991a: 59). Barnouin even suggests that the ETUC could be considered “relatively
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successful” in its role as pressure group at European level and that its development marked a
shift from the previous “hovering between global internationalism and nationalism” to
“regionalism” with the European Community as the new converging point of trade unions
(1986: 142 —143).

6.4.6 ETUC early development - summarising remarks

To sum up, the historical evolution of trade union co-operation at European level, leading to
the foundation of ETUC in 1973, has been influenced by a number of factors and tensions
with long-lasting impact on the pattern of organisational integration:

(1) In the first half of the century inter-related geo-political and ideological dynamics had an essential influ-
ence, causing cleavages between East and West and between Socialist, Communist and Christian oriented
unions in Europe.

(2) Since WWII the desire to influence and cope with the economic-political integration in Western Europe
has been the major pull factor for regional trade union integration, accelerating in expansive phases of
Community integration and enlargement, slowing down in phases of stagnation.

(3) European integration has caused persistent tensions between unions inside and outside the Community
and between unions with different perceptions of European integration (original EEC unions versus EFTA
unions, supranationalists versus intergovernmentalists, deepeners versus wideners).

(4) Owing to the central role of these unions in the global union movement, European trade union integra-
tion has created tensions between the different internationals (ICFTU, WCL and WFTU) and the emerging
ETUC bodies.

(5) The role of the European industry committees within the ETUC, being mainly an umbrella organization
of national confederations, since the foundation has been a persistent source of controversy, reflecting both
different national traditions and structures of trade unionism and the blurred demarcations between the
International Trade Secretariats and the European industry committees.

(6) From the beginning, evolution of European collective bargaining has been a declared aim of the emerg:
ing European trade union bodies, but employers have firmly refused any such notions, while the Community
has had neither the means nor the will to enforce such a development.

(7) Owing to the great inclusiveness of the ETUC, the heterogeneity of membership has been immense and
the accommodation between common aims and the diversity of national institutions and interests has been a
persistent challenge. During the establishment phase this contributed to shape the pattern of ETUC co-oper-
ation in a loose, intergovernmentalist direction, leaving very limited authority to ETUC bodies.

Different trade union legacies interacted in the shaping of European trade union integration.
At the risk of simplification, this can roughly be distinguished between (1) a Germanic and
Nordic tradition of rather centralised, partly industry-based, co-operative unionism inspired
by Social-Democracy; (2) a less political and more class-struggle oriented British tradition
marked by a multiplicity of unions; (3) a relatively centralised pattern in the Benelux coun-
tries where Socialist, Christian and Liberal unions have been closely tied to their respective
political parties and socio-political communities in an integrated, pillarised structure of soci-
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etal co-operation; (4) the French and Italian union movements were fairly centralised but
fragmented along ideological lines, and influenced by a more radical societal orientation;
whereas (5) the unions in the other southern countries had for long been fragmented and
suppressed by dictatorship.44

Given the historical legacy of splits and rivalry within the labour movement, the establish-
ment of a regional trade union association including unions from all West European coun-
tries, most ideological directions and different global internationals, was a significant achieve-
ment. The immense diversity of membership, however, complicated decision-making and
halted internal organisation-building. The largest national union movements, the German
DGB and British TUC, played a central role in conditioning the shape of European trade
union structures. While the DGB opted for a Community oriented deepening of union co-
operation among “free trade unions”, the British TUC became the most prominent advocate
of the broad territorial and ideological approach, eventually winning through. Being the two
largest and most powerful national affiliates, their ambivalent and conflictual perceptions of
Community developments were to be a central determinant of ETUC developments. While
the Nordic trade unions usually joined forces with the TUC, being reluctant to EC integration,
the Benelux unions and partly the Italian unions were among the most integrationist forces.

Despite the ETUC being the first international trade union organisation with certain supra-
national features, a strong culture of consensus and protection of minority interests evolved.
Equipped with scarce resources and limited authority to act on behalf of the affiliates, the
ETUC became incapable of binding member-organisations. Its political agenda was marked by
vague and general claims, carefully avoiding intervening in the affiliates’ sovereignty, and it
functioned mainly as a“clearing-house” and lobby instrument for promoting union interests
towards Community institutions, while collective bargaining remained an exclusive preroga-
tive of the autonomous national entities. Different approaches could be distinguished among
the membership — ranging from political-idealist support of a United States of Europe, prag-
matic desires to improve national union co-ordination, to ambitions of building up suprana-
tional union structures and “counter-power” — but actual policies reflected lowest-common-
denominator compromises, that is, the forwarding of general union declarations and
demands.

Contrary to the visions of its forefathers, the ETUC in its early stage therefore did not
become an instrument for any profound transnationalisation of basic trade union functions.
Different from national developments, the establishment of European union structures did
not evolve as a result of class struggle and industrial conflict, but as a response to political
institution-building at the European level. The constraints of EC social policies delimited both
the scope for and incentives to further integration, however. In conclusion, the dominant
cause of postwar European trade union integration was the dynamic of European integration,
but the pull-forces remained weak. While economic internationalisation played at best a sec-
ondary role, there is no evidence supporting the assumption that transnational co-operation
evolved as a result of the inner structure and aims of the participating organisations (push-
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factors), corresponding to the idea of a genuine trade union “internationalism” (Platzer
1991a: 63, Visser and Ebbinghaus 1992). As the ETUC affiliates remained deeply embedded in
specific nation-state structures, institutions and orientations, the bold vision of building up a
strong European trade union movement had waned and been replaced by deep pessimism in
the early 1980s.

6.5 Renewed impetus to ETUC integration (1985-1991)

6.5.1 Overview
After the ETUC had muddled through the “dark age” of the European Community, signs of
new dynamics could be traced from the “relaunch” of the Community in the mid-1980s. The
single market programme raised trade union awareness about the risks of transborder social
competition and the need to influence European policies. The struggle over the social dimen-
sion the subsequent years triggered organisational reorientation, culminating at the 1991
Congress in Luxembourg which raised expectations of a qualitative reform of ETUC integration.
This section, first, sketches the main factors that facilitated the renewed aspirations of the
ETUC (6.5.2-3); second, reviews the organisational developments during the late 1980s
(6.5.4); and, third, describes the process leading to, and the content of, the reforms adopted
by the 1991 Congress (6.5.5).

6.5.2 From national decline to Europeanisation?

During the early 1980s the persisting economic crisis and the turn to more market-oriented
policies drove trade unions onto the defence in most countries. The Community deadlock
and the preoccupation with domestic struggles implied that national unions had little capac-
ity and few incentives to engaging in European-level policies. The ETUC continued its fairly
ritualistic manifestations and appeals to governments for employment initiatives, seemingly
without any impact.

This urged a rethinking of ETUC strategy and during 19831984 things slowly started tak-
ing on a new direction (Gobin 1996: 593-595). The Presidency of the French Socialist govern-
ment tried to bring EC social policy out of the deadlock by launching the idea of a European
social space and invited the social partners to the “Val Duchesse” talks early in1984. This was
followed up by the new Commission president, Jacques Delors, early in 1985. The ETUC
appreciation cooled, however, when the Commission presented its working programme in
March 1995, concentrating on the creation of a unified market, while announcing no new ini-
tiatives in the field of social legislation (ibid.: 621). The ETUC thus declared that the trade
unions could not accept such a project of market-liberalisation unless it was complemented
by a strong social dimension and concrete measures to stimulate employment.

This approach was confirmed by the ETUC Congress in Milan on 13—17 May 1985. Despite
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strong manifestations of trade union scepticism of the single-market project, it was accepted
on the condition that (1) it was accompanied by macro-economic policies to prevent regional
disparities and stimulate new employment; (2) the European social space was installed simul-
taneously; and (3) European industrial policies wered eveloped (ibid.:623). The Congress
also declared its dedication to continue social dialogue with European employers' associa-
tions and Community institutions. According to Gobin, the Milan Congress implied a notable
change of trade union orientation and rhetoric. Concern about the “competitiveness of
Europe” was a new feature of ETUC debates, suggesting the ETUC affiliates had been strongly
influenced by the new modernist approach of the French Socialist government (Gobin 1996:
624).

However, when the White Book on completion of the single market was launched in June
soon after the Congress, the ETUC was shaken by its total absence of measures in the social
field (ibid.: 627). Several declarations were adopted by the Executive Committee during 1985
denouncing the concept of “laissez-faire” policies and the “free play of market forces”
enshrined in the White Book, and demanding a strengthening of the social dimension (ibid.:
628). In an internal report prepared by the ETUC Secretariat® the threats of the single mar-
ket to trade unions and workers were spelled out in great detail, indicating an erosion of the
relative confidence with which the ETUC had initially received the project. The ETUC warned
that the “1992” project was unacceptable to trade unions and that the Commission could not
count on union support, unless the social dimension demands were fullfilled. Accordingly, in
December 1985 the ETUC in December 1985 presented a detailed list of demands for a far-
reaching regulation of social and labour issues at European level (ibid.: 628-29).4 In
response, the Commission prepared a proposal to the Council for a “co-operative strategy for
growth and employment”, presented to the social partners in the “Val Duchesse” talks inviting
a tripartite social pact between governments and the social partners (ibid.: 630). Although the
social partners managed to agree on a Joint Opinion, mainly mimicking the Commission pro-
posal, the reluctance of governments implied that this came to nothing,

Altogether, one easily get the impression that the ETUC unions were taken by surprise and
somehow played off by the Community relaunch. In view of the deep crisis at national level,
a reinjection of European integration and economic growth appeared attractive, and the
promise of a social Europe naturally appealed to trade unions. The uncovering of the real
character of the project after the Milan Congress had accepted it, represented a serious blow
to the hopes of European trade unions, however.

Nevertheless, like the ECSC and the Common Market in the 1950s, and the EC revival in
the late 1960s, the Community relaunch triggered new initiatives of trade union integration,
Irrespective of the way it had been sold to trade unions, the irrevocability of the “1992” pro-
gramme and the common challenges it represented to national unions left the ETUC unions
no choice but to increase their efforts to influence European politics and fight for the social
dimension.¥’

Compared to previous instances of major Community changes the conditions for a more
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unified ETUC response had apparently improved. Similar to the convergence of national eco-
nomic policy preferences, claimed to have conditioned the Community “relaunch” (Keohane
and Hoffmann 1991, Moravesik 1991, see chapter 4), a certain rapprochement of national
trade union experiences and views had evolved. With some exceptions, most trade unions in
Western Europe had experienced a decline of “national corporatism” and intensified compet-
itive pressures from the US and Japan, which together with the collapse of the Keynesian
experiment in France, had tended to undermine trade union belief in traditional national
solutions (MacShane 1991: 296). Forced by the defensive situation, trade unions in most
countries had adopted more pragmatic co-operative approaches to change, seemingly elud-
ing the importance of past ideological cleavages (Ebbinghaus 1996: 4849, Platzer 1991a:
192). Caught in the corner at national level, many trade union leaders became more receptive
to the idea of European solutions, most pronounced in the case of the British TUC (MacShane
1991, Teague and Grahl 1992: 208).

Although the single market was perceived as a threat, it also became associated with a grow-
ing “Euro-optimism”, underpinned by the eventual economic upswing in the late 1980s.
Combined with the vision of reinforced political and social integration advocated by the
Delors Commission, such factors stimulated trade union attention to European develop-
ments. Platzer accordingly argues that during the second half of the 1980s a “double conver-
gence” evolved. Experiences of increasingly similar national problems and external pressures
for adjustment, combined with the common challenge of influencing the new dynamics of
Community integration, prepared the ground for 2 new configuration of trade union interests
and perceptions within the ETUC (Platzer 1991a.: 64, 192). The role of ETUC in the social dia-
logue and struggle for the social dimension, furthermore, raised awareness and bolstered
ETUC legitimacy among the affiliates. Gradually, the developments at European level seemed
to open up new opportunities and trigger trade union aspirations.

In contrast to in the situation in the 1970s, it was also important that the renewed momen-
tum of EC integration did not cause the same degree of tension between member-state
unions and EFTA unions, partly because of to the aspirations of the EFTA countries to link
themselves to the single market through the EEA agreement, and partly because of the
enlargement of the Community which had taken place during the 1980s. With Ireland,
Greece, Spain and Portugal inside the EC, and Austria, Switzerland and the Nordic countries
knocking on the door, the scope of the ETUC was suddenly converging with the scope of the
single market. Further, in 1989 the fall of the iron curtain added a new dimension to
European trade union integration, apparently increasing the attractiveness of influencing
future developments, not least among the Communist unions remaining outside the ETUC
frameworks.

Apart from those external factors, also internal developments of the ETUC facilitated
change. In the mid-1980s several national unions, supported by the ETUC 35-hour week cam-
paign, became engaged in tough conflicts over working-time reductions, most conspicuously
in Germany where IG Metall achieved a pattern-setting agreement after long-lasting industrial
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action in 1984. In hindsight, however, it became clear that national unions had been played
off one against the other by employers, demonstrating the need for improved transborder co-
ordination of national bargaining (Dglvik et al. 1990: 139). Furthermore, during the 1980s a
gradual extension of ETUC membership and build-up of ETUC structures took place, increas-
ing the representativity and attractiveness of the organisation, and by 1990 a new wave of affil-
iations occurred (see 6.5.4).

6.5.3 the Congress in Stockholm 1988

In hindsight, two single events appear as important catalysers for the reorientation of union
attitudes towards ETUC: First, the 1988 Stockholm Congress, where the Commission presi-
dent, Delors, presented his visions for the future of European integration, and, second, the
TUC Congress in Bournemouth later in 1988, leading to the unforeseen turn of the British
trade union movement from EC opposition to firm support of European integration.
Herewith a central barrier to ETUC integration was removed.

Another aspect of the Stockholm Congress was that the unions of the EFTA countries had
become engaged in the European debate in a new way. Besides the fact that the effects of the
single market would be significant also for outside unions, a new discussion on how the EFTA
countries could adjust to the new European reality had emerged, illustrated by a meeting in
Oslo in March 1988 between the prime ministers of EFTA and the Commission president
Delors. Here the first ideas of a European Economic Space, possibly including the EFTA coun-
tries in the single market, had been voiced, causing trade union attention.

At both the 1988 ETUC Congress and the subsequent TUC Congress Delors made a strong
plea for trade union support of his commitment and conviction of the need to promote a
strong social dimension based on binding social dialogue and collective agreements, together
with co-ordinated macro-economic policies promoting growth and employment. Delors
ended his Stockholm speech in the following way:

“What counts, you see, is that we defend and extend the model that we jointly own and that we appreciate
the contribution that the social dimension, social dialogue, co-operation and collective bargaining can bring
to this model. In fact, we need all our strength at the moment that the great peaceful revolution will come
about, a revolution which will mean the disappearance (...) of physical barriers between the twelve but will
also result in a common home, Europe. In order to do this, now just as in the past, we need a powerful trade
union movement which shares our overall vision and which will help us and thus prove that we are moving
forward.” (ETUC VIth Statutory Congress Minutes, ETUC 1991: 77).

This was, indeed, a message which sounded more receptive to the concerns and longings of
national trade union leaders than the discourse they were used to at domestic level. Delors
also made clear that the main obstacle to fulfilling the visions was national governments that
“remain cautious and seem to be somewhat complacent” (ibid.: 68).

In his final reply, the ETUC president Ernst Breit (DGB) remarked that “the notion of a
Single European Market which is being drawn up offers a unique chance, but a chance which
is fraught with danger”, notably the risk of “levelling down of social conditions in Europe”
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(ibid.: 84-85). Accordingly, he reiterated the ETUC demands and dis-satisfaction with the lack
of concrete action in EC social policy and social dialogue, stating that:

“We want to find common ground and we are prepared to compromise. (...) This is why we also understand
the importance that Jacques Delors, president of the Commission bestowed upon social dialogue. If this has
been made possible, it is first and foremost because we have confidence in his policies and his energy. (...)
The binding framework, within which EEC policy is decided, also demands binding agreements in the area of
social dialogue (...) I invite the employers organizations in Europe to finally make a contribution to make
social dialogue something binding and to strengthen their European organizations' capacity for action in this
direction. (...} Social Dialogue needs new impetus and must have effect in all sectors of the economy. We are
ready for this” (Ernst Breit, ETUC VIth Statutory Congress Minutes, ETUC 1991: 85).

The ETUC confidence had evidently grown and Breit wound up the Congress by resuming
the self-critical discussions about improvement of collaboration within ETUC. With reference
to the threat of the single market, general secretary Mathias Hinterscheid had earlier during
the Congress made a strong plea for adjusting ETUC structures “in order to improve the effi-
ciency of our actions through more co-operation at all levels”

“This means an increase in (...) the ETUC Secretariat's 'means of production’ and 'distribution capacity’. We
must enable the Secretariat to make use of new technology in the fields of information and communication.
(-..). The Secretariat's capacity to act will depend largely on the confidence and on the degree that powers are
delegated to it by the members of the Executive Committee. And finally the readiness of the members of the
Executive Committee to participate actively in meetings and other ETUC activities is and will be a determin-
ing factor. (...) Quite frankly, it is of paramount importance that the full members of the Executive Committee
participate more frequently and are as active as possible in ETUC activities. It is just as important — and I can-
not stress this enough — that the national committees of all the affiliated confederations are prepared and
able to introduce the European dimension into their daily activities at a national level. (...) We must make
them understand and realise that, to an ever increasing degree, their living and working conditions are not
decided at a national or regional level but at a European one” (Hinterscheid, ETUC VIth Statutory Congress
Minutes, ETUC 1991: 18).

According to the Minutes (ibid.: 30) of the following debate, it was emphasised that the ETUC
had to go beyond the narrow visions of national politics and develop a true social and con-
tractual European policy; ETUC must be accorded increased means to become a united and
coherent force with strengthened structures and increased membership, enhancing efficiency
in terms of both finances and staff; the number of industry committees must be increased and
the autonomy of these must be ensured within a framework of improved co-operation with
the ETUC. It was also stated that:

“the ETUC must be given more power of a 'supranational’ nature which means a revision of decision-making
procedures within the ETUC and hence, obviously, a revision of the statutes as a consequence” (Ernst Brei