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Preface
 Electoral systems are the primary vehicle for choice and representa-tional governance, which is the basic foundation for democratization.These systems must provide opportunities for all, including the mostdisadvantaged, to participate in and influence government policyand practice. Effective management of electoral systems requiresinstitutions that are inclusive, sustainable, just and independent–which includes in particular electoral management bodies that have thelegitimacy to enforce rules and assure fairness with the cooperation ofpolitical parties and citizens.
 UNDP policy on governance for human development rests on thebelief that democracy and transparent and accountable governance inall sectors of society are indispensable foundations for the realization ofsocial and people-centered sustainable development. Articulated in a1997 publication entitled, Governance for Sustainable HumanDevelopment: A UNDP Policy Document, it identifies the strength-ening of governing institutions – legislature, judiciary and electoralinstitutions – as one of five priority areas to support in order to bestachieve corporate policy goals.
 In application of this policy, UNDP has had considerable experi-ence over the past decade in supporting, managing and coordinatingelections, but more limited experience in strengthening electoralsystems to promote inclusive processes and effective electoral institu-tions within the broader context of democratic governance.
 This paper focuses on the institutional dimensions of strengtheningelectoral systems and grapples with issues related to electoral manage-ment bodies as institutions of governance. Through a taxonomy thatclassifies 148 countries according to the type of electoral administra-tion, it argues that electoral management bodies worldwide are
 3
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increasingly both permanent and independent of the executive branchof government and that this type of institutional structure proves morecost-effective than ad-hoc or temporary electoral bodies. Specialattention is placed on the role and challenges of electoral managementbodies in”third wave” democracies vis a vis the experience in older andmore established democracies.
 This paper is the fifth in a series of Discussion Papers on gover-nance sponsored by the UNDP Bureau of Development Policy. It wascommissioned to the International Foundation for Election Systemsand was researched and written by Professor Rafael López-Pintor. Thepaper underwent extensive external and internal review in 1999, includ-ing a UNDP sponsored workshop in Mexico of electoral commission-ers, representatives of international organizations, NGO’s and otherprofessionals concerned with electoral matters. Subsequently, the workhas been reviewed by UNDP staff specialized in the area of democraticinstitutions and UNDP Resident Representatives involved in providingelectoral assistance.
 As the study points out, electoral management is a relatively newfield of study, especially as it related to democratization in new andemerging democracies. It is our belief that this study will make apositive contribution toward the impressive ongoing work of special-ized electoral organizations, national commissions, civil society,development partners and further contribute to the deepening ofinclusive political processes and sustainable democratic institutions.
 Comments and feedback on this discussion paper should beaddressed to G. Shabbir Cheema of the Bureau for Development Policy,UNDP, New York (email: [email protected], telephone212-906-6633).
 September 2000
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Executive Summary
 This paper presents two major arguments about electoral managementbodies (EMBs). First, they are increasingly developing worldwide ascommissions that are both permanent and independent of the execu-tive. Second, electoral administration that relies on permanent andprofessional staff is more cost-effective than ad hoc electoral bodies thatuse wholly temporary personnel. Empirical evidence from 148 coun-tries is gathered here to support both these ideas.
 Permanent, independent electoral authorities are emerging as thepreferred form of EMBs in widely different states that have undertak-en electoral reform. This model is followed – though at a distance – byone in which the election is run by the government, but regulated andmonitored to some extent by an independent commission that also hasadjudication capacity for questions of electoral conduct. Within boththese EMB models, commission membership is either party-based orincludes at least a few representatives of political parties. Electionsconducted exclusively by the executive tend to be products of historyrather than responses to contemporary needs. This paper presents ataxonomy that classifies 148 countries by region according to their typeof electoral administration.
 The idea that permanent EMBs with professional staff operatemore efficiently than temporary bodies is supported by evidence ofvariations in electoral budgets (average cost per voter) relative to thelength of the country’s experience in organizing elections. This paperanalyzes figures from 49 countries and presents a number of lessonslearned from trends in electoral administration and national experi-ences with cost-saving measures.
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Historical evidence, coupled with conclusions by observers andadvocacy by electoral professionals, almost unanimously indicates thatindependent electoral bodies serve democratic stability better thanelections run by the executive branch and that permanent EMBs aremore cost-effective than temporary ones. This view has been expressedsystematically by regional associations of electoral authorities in theAmericas, Central ands Eastern Europe, Africa and Asia. Related doc-uments that provide guidelines on the subject have been issued orendorsed by international organizations such as the United Nations,the European Union (EU), the Organization for Security andCooperation in Europe (OSCE), the British Commonwealth, and theInternational Institute for Democracy and Electoral Assistance (IDEA).In addition, field reports from international assistance agencies such asthe United Nations Development Programme (UNDP), theInternational Foundation for Election Systems (IFES), and the NationalDemocratic Institute for International Affairs (NDI) in the United Statesalmost unanimously point to these conclusions.
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1. INTRODUCTION
 The Scope of this Paper
 If “democratization involves the construction of participatory andcompetitive institutions”, as a number of analysts of new democracieshave concluded (Bratton and Van de Walle, 1997, p. 194 [followingDahl, 1996, and Lipset, 1959]), then electoral management bodies(EMBs) are important institutions for democracy-building. They dealdirectly with the organization of multi-party elections and indirectlywith governance and the rule of law. This paper examines EMBs aspermanent public institutions of governance in a democratizing world.It will discuss technical aspects of their sustainability, as well as theircontribution to the legitimacy of democratic institutions and to theenhancement of the rule of law in a democratic state, whether on thepart of the executive, legislative or judicial branch of government.Another principal theme of this paper is the role and challenges ofEMBs in “third wave” democracies vis-à-vis the experience of older,stable democracies.
 This paper is a policy study based on preliminary research in thenew field of electoral institutions and administration. It assesses theoperation of ad hoc and temporary EMBs in comparison with perma-nent independent electoral bodies. It highlights issues of institutionalcapacity-building at both the level of operations management and thatof political representation. Because the research has been carried outwith a view to practical application, this paper also provides a numberof practical recommendations.
 Electoral Management Bodies as Institutions of Governance is dividedinto four parts. Following the Introduction, Chapter 2 describes thestructures and functions of different kinds of EMBs worldwide, as wellas current trends in their development and reform.
 13
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The chapter provides a taxonomy that classifies the EMBs of mostcountries with multi-party political systems by geographic regionaccording to differing institutional characteristics. It also tabulates theelectoral budgets of 49 countries. Chapter 3 discusses some of the inter-national factors that affect election management: the role of the inter-national community in the establishment and development of EMBs;guiding principles and codes of conduct for elections; the growing roleof regional associations of electoral authorities; and the state of publicopinion with regard to EMBs in different regions of the world. Chapter4 is devoted to a summary of findings and lessons learned from recentelectoral experience. It also considers prospects for developing practiceand applied research in this new field of study. Finally, the Annex con-tains eight case study reports.
 The methodology used in the preparation of this paper is a combi-nation of thematic and country-specific analysis. The major character-istics of EMBs are discussed on a statistical basis, drawing on figuresfrom as many countries with multi-party elections as was possiblewithin the information available and the time and budget constraints ofthe project. In addition, the paper provides detailed descriptions of theinfluence of EMBs, compiled from country cases selected according toanalytic and strategic criteria. This approach derives from current con-ditions in this new field: the paucity of academic literature and theembryonic nature of documentation by electoral professionals, still atthe stage of compiling legislation, general overviews and country casestudies. Worldwide records by country with detailed descriptions ofelectoral administration and processes are still in the making. Theresearch carried out for this paper is itself a significant contribution tothe field.
 This research included extensive documentary examinations of leg-islation, field reports and news material, as well as existing academicliterature. In this connection, the F. Clifton White Resource Centre atthe International Foundation for Election Systems (IFES) was invalu-able. UNDP also wishes to thank the Regenstein General Library and
 14
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the d’Angelo Law Library of the University of Chicago, as well as thelibrary of the International Institute for Democracy and ElectoralAssistance (IDEA) in Stockholm. In addition, the author conducted anumber of personal interviews and used short reports by manyresource persons – consultants, elections commissioners, internationalofficials, and scholars – with extensive experience in the field of democ-ratization and elections. Research included not only the analysis of theavailable secondary information on most countries with regular multi-party elections, but conducting eight country case studies that rangedfrom older to newer multi-party democracies. Australia, Botswana,Haiti, Pakistan, Russia, Senegal, Spain and Uruguay were selected so asto present a wide grographic range and differing political-cultural tra-ditions, as well as a broad scale of electorate size and democratic con-solidation.
 The Establishment and Consolidation of EMBs for Multi-Party Elections
 As a new field of study and practice, election management hasemerged from the areas of democracy-building and democratic consol-idation. Had world political conditions differed significantly 30 yearsago, the subject would have developed under the then-fashionablerubric of “development administration”. But multi-party electionswere uncommon then in most developing countries. Moreover, in mostof the older, stable democracies, the question of electoral reform wasonly beginning to emerge. It became a political issue in some of theselatter countries as a sort of “third wave” reflex reaction. The UnitedStates established the Federal Election Commission only in 1975;Australia created its Electoral Commission as an autonomous body aslate as 1984; in the United Kingdom, the desirability of introducing ageneral electoral authority into the country’s political system is stillbeing discussed. In both new and older democracies, arguments advo-cating the establishment of independent electoral bodies highlight the
 15
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importance of these structures in promoting democratic transparencyand technical efficiency.
 By the end of 1997, 171 nations had conducted elections (IDEA,1997f, p.32). Although many new democracies are currently undergo-ing serious difficulties, an unprecedented explosion of freedom world-wide continues:
 In 1974, there were only 39 democracies in the world. …By thebeginning of 1996, the number of countries meeting at least therequirements of electoral democracy had increased to 117. …Perhapsthe most stunning figure of the third wave is how few regimes are leftin the world (only slightly over 20 per cent) that do not exhibit somedegree of multi-party competition, whether that level correspondswith liberal democracy, electoral democracy, or pseudodemocracy(Diamond, 1996, p. 26, 30).
 As indicated earlier, the evolution of EMBs cannot be separatedfrom that of democratization processes more generally. These haveproduced more successes than failures in the different regions of theworld over the last two decades. Transitions towards democracy haveswept entire continents and multi-party elections have been organizedaccording to guiding principles and technical developments that areincreasingly shared by electoral authorities and political actors alike.Moreover, the international community has assisted recent democrati-zation movements with varying intensity under different circum-stances.
 Contemporary experience in democratization (Huntington’s “thirdwave”) started in Southern Europe during the 1970s under differingconditions in Greece, Portugal, and Spain. These countries undertookre-democratization after long periods of authoritarian rule. At the time,their experiences seemed to have little relationship to the changes thattook place in rapid succession over the next two decades in LatinAmerica, Central and Eastern Europe, South East Asia and sub-SaharanAfrica. The transitions of Southern Europe were encouraged by the
 16
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European Community and received technical support from politicalparties in other European countries. German foundations in particularassisted the organization of political parties and unions in Spain, asthey were later to do in some Latin American countries.
 Democratization in Latin America during the 1980s generally fol-lowed a pattern of transition from military rule that had swept asidelong traditions of constitutionalism, presidential systems, and propor-tional representation for parliamentary elections under the manage-ment of independent, party-based electoral commissions. In addition,local governments were elected for the first time. Although not allLatin American countries have democratic traditions like those ofChile, Costa Rica, and Uruguay, democratization in the region has gen-erally been judged favorably, despite caveats about past constraints,present risks and future challenges (Diamond, Linz and Lipset, 1996a;Kumar, 1998). The 1996 Freedom House index showed a decline indemocratization in ten countries, while only six had experienced anincrease (Diamond, 1996, p.29).
 Of the 28 countries of Eastern and Central Europe, as well asCentral Asia, just over one third were considered as having crossed thethreshold of democracy, according to the 1997 Freedom House report:Bulgaria, the Czech Republic, Estonia, Hungary, Latvia, Lithuania,Mongolia, Poland, Romania, and Slovenia. Over another third wereconsidered “partly free” or borderline: Albania, Armenia, Bosnia-Herzegovina, Croatia, Georgia, Kyrgystan, Macedonia, Moldova,Russia, Slovakia, and Ukraine. The remaining countries were listed asfalling below the threshold: Azerbaijan, Belarus, Kazakhstan,Tajikistan, Turkmenistan, Uzbekistan, and Yugoslavia.
 In South East Asia, South Korea and Taiwan experienced success-ful transitions to democracy in the late 1980s. In both countries, amajority of the population demonstrated a commitment to democracyboth at the polls and in opinion surveys (Shin and Shyu, 1997). Far lesssuccess has been evident in Cambodia of the 1990s. Varying progressin attaining political pluralism has been manifest in Malaysia, the
 17
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Philippines, Singapore and Thailand, with their differing political tra-ditions. In the region as s whole today, discussions of democratizationtend to focus on the relationship between economic factors and theprospects for democracy.
 However, the most massive and impressive movements towardsdemocracy during the 1990s have taken place in sub-Saharan Africa,where changes during the 1980s had been viewed as both “roots of fail-ure [and] seeds of hope” (Diamond, Linz and Lipset, 1998, vol. 2, p.1).By the late 1990s, one commentator observed:
 …[t]he current round of elections holds out the possibility for theinternationalization of democratic electoral systems to the extent thatthey are becoming the first or second in a series or regularly held con-tests… [M]ulti-party competitive elections are becoming the normrather than the exception for Africa. Even in countries where theelectoral process has been seriously flawed or where elections have notresulted in a change of regime…the holding of free and fair competi-tive elections has become the universal standard (Barkan, 1997, p.5).
 As of 1994, 16 of the 42 sub-Saharan African countries (Benin, CapeVerde, Central African Republic, Congo[Brazzaville], Guinea-Bissau,Lesotho, Madagascar, Malawi, Mozambique, Namibia, Niger, SaoTome and Principe, South Africa and Zambia) were considered as hav-ing completed “democratic transitions”. Twelve (Burkina Faso,Cameroon, Comoros, Cote d’Ivoire, Djibouti, Equatorial Guinea,Gabon, Ghana, Kenya, Mauritius, Swaziland and Togo) were charac-terized as “flawed transitions”, while another 12 (Angola, Burundi,Chad, Ethiopia, Guinea, Nigeria, Rwanda, Sierra Leone, Somalia,Tanzania, Uganda and the former Zaire) were termed “blocked transi-tions”. Finally, two (Liberia and Sudan) were rated “precluded transi-tions” (Bratton and Van de Walle, 1997, p. 120). By the end of 1998, fourof those that had been considered “democratic transitions” had movedbackwards into the “flawed” category (Niger and Zambia) or into the“blocked”class. Nonetheless, four countries (Ghana, Liberia, Senegal
 18
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and Tanzania) had moved further towards democracy, while two oth-ers (Nigeria and Uganda) show better prospects for democracy thanthey had earlier in the decade.
 In addition to this “third wave” of more or less peaceful transitions,other movement towards democracy have emerged as a result of peaceaccords reached after protracted civil conflicts perpetuated by ColdWar rivalries. Elections in these countries were supported and closelymonitored by the international community, often with the presence ofpeace-keeping forces during and after the elections: Namibia (1989),Nicaragua (1990), Angola (1992), El Salvador (1993), Cambodia (1993),Mozambique (1994), Liberia (1997), Liberia (1997), and Haiti andBosnia-Herzegovina in 1998. This type of “reconciliation election”(Lopez-Pintor, 1997b) would never have taken place without strongintervention by the international community, both through internation-al organizations (the UN and regional organizations) and donor gov-ernments that provided bilateral assistance. Nor can they be under-stood outside this context. With the exception of Angola, Haiti andBosnia-Herzegovina, where formal electoral legislation and/or itsimplementation are still pending, all the other countries have estab-lished new electoral commissions to replace the ad hoc administrationof their first elections or have reformed their former EMBs to someextent.
 The importance of establishing an independent electoral authorityis suggested by several African failures to attain democracy in initialelectoral experiences; had a legal independent body managed theseelections, the process might have been accepted by all contenders: “Thefailure to establish an independent electoral commission did notadvance the prospect of democracy, and may have caused some harm”(Barkan, 1997, p. 17). By contrast, Chile and Uruguay, independentEMBs played crucial roles in re-estasblishing democracy (see Annexand other references throughout the text of this paper).
 Which Type of Electoral Authority?
 19
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Where should an EMB be placed within the state structure? In recentyears, these bodies in various countries have been classified accordingto differing criteria. One is their recruitment. EMBs are said to followa “governmental approach” when elections are run by regular civil ser-vants; a “judicial approach” when judges are selected to administerelections; a “multi-party approach” when party representatives com-pose the electoral body; or an “expert approach”, when political partiesdesignate by consensus a group of experienced individuals renownedfor their independence (Garber, 1994; Harris, 1997). A more complexthreefold classification has been formulated on the basis of structuralcharacteristics that combine recruitment methods with functions per-formed: “permanent, independent national election commissions”; the“decentralized electoral system”; or the “government ministry” (Klein,1995).
 In addition, the institutional shape of EMBs varies with a country’spolitical and cultural traditions and its experience of democratic evolu-tion. The main factors that condition the development of electoral sys-tems in different parts of the world appear to be the following: a tradi-tion of constitutionalism; a willingness by leaders to negotiate duringthe transition period; the scope of the economy; and the extent of massprotest (Diamond, Linz, and Lipset, 1988; Bratton and Van de Walle,1997). Some patterns, notably elections run by the executive branchalone, remain tied to history. However, the more general trend world-wide, particularly in the new democracies, is movement towards anindependent and multi-party based commission.
 From a legal point of view, most EMBs are enshrined inConstitutions as mechanisms to limit sudden change by executiveaction or ordinary legislative processes. This is the case in most of theLatin American countries. Indeed, in Costa Rica and Venezuela, theConstitution establishes the electoral authority as a fourth branch ofgovernment with the status of the executive, the legislature, and thejudiciary. Many of the new democracies of Africa and Asia have alsogiven their EMBs constitutional status. As subsequent chapters of this
 20
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paper will show, this tends to be the case as well in countries under-taking reform of their electoral administrations.
 2. Classifying Electoral Management Bodies Worldwide
 Although no two countries have exactly the same type of electoraladministration, three main points should be stressed. First, despite thevariety among electoral bodies in democratic systems, they can be clas-sified for interpretative and practical purposes according to a numberof major patterns. Second, conducting elections in any country requiresthe performance of a number of fixed functions, although these can beimplemented through different types of structures. Finally, in manynew democracies and some of the older and more stable ones, a grow-ing trend has been the establishment of independent, permanent andmulti-party electoral commissions that are enshrined in constitutionsand rely largely on donors’ technical and financial assistance for theirinstitutional development.
 Major Structural Patterns of EMBs by Region of the World as well as by Political
 and Cultural Traditions
 The table below summarizes a taxonomy for most of the countries ofthe world where elections are held regularly and identifies five mainpatterns of electoral structures. In order of frequency, the first model isan electoral commission or tribunal that is independent of the executiveand has full responsibility for the direction and management of theelection. This type of structure is by far the most common in newdemocracies and has a strong tradition in Latin America. In a secondpattern, the government manages the elections with the oversight of acollective body composed of judges and members of the legal profes-
 21
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sion, political party representatives, or a mix of both. This type of elec-toral authority—usually termed the “French model”—generally hasregulatory, supervisory and judicial capacities. It applies to about halfof continental Western and part of Eastern Europe, a large number ofAfrican countries—mainly former French colonies—and various coun-
 22
 Box 1 INDEPENDENT PARTY-BASED ELECTORAL AUTHORITY IN URUGUAY
 Uruguay is one of the oldest democracies in the world and one ofmarked stability. Except for the country’s military interregnum of1973 – 1984, multi-party elections have been held without interrup-tion since the late 19th century. It also has one of the few party-basedelectoral administrations with a tradition of independence from theexecutive. Its national electoral body, the Corte Electoral, played amajor role in overturning military rule by organizing and validatingthe referendum though which the dictatorship lost popular approvalof an effort to legitimize and perpetuate itself.
 Voter turnout in Uruguay has always been very high, with anaverage of around 85 per cent. A largely two-party system prevaileduntil 1971, when a coalition party from the left, the Frente Amplioobtained around 20 per cent of the vote.
 The Corte Electoral was created by statute in 1924, after succes-sive elections rife with irregularities and fraud under limited suf-frage, and enshrined in the Constitution of 1934. Of its nine mem-bers, five are considered neutral, as they are elected by a two-thirdsvote by a General Assembly of senators and deputies of both houses ofParliament; the other four are representatives of political parties,directly elected at the Assembly by the two parties with the greatestnumber of votes. The Corte is an autonomous body in all respects,except that its budget must be negotiated with the government andapproved by Parliament. It is responsible for all aspects of the conductof elections, including the hearing of claims and complaints, for
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tries in other regions of the world, including Argentina, Israel, Japan,New Zealand, and Turkey.
 Box 1 (continued)
 which there is no higher appellate body. Consequently, the Corte issimultaneously the supreme electoral authority, manager of elec-tions, and supreme electoral court of justice.
 The lower electoral bodies (juntas departamentales) are electedby popular vote every four years. They are composed of nine membersand 18 deputy members; the candidate elected with the greatest plu-rality serves as the presiding officer. These juntas direct the opera-tions of provincial electoral offices, which are administratively depen-dent on a national electoral office. The juntas also hear claims andcomplaints at the provincial level, as well as appeals from lower elec-toral officials. Both the juntas and the electoral offices are permanentbodies. Since 1982, the polling officers have all been public servantson five-day leave from other government bureaus.
 The electoral administration employs a permanent staff of over1000 at all levels of management. Electoral officials are not subject tothe general regulations of the state civil service, but to a specialstatute that has remained basically unchanged since 1925. The Corterecruits and appoints its own officials at all levels through competi-tive public examinations, but each is required to submit evidence ofparty support (a certificate of “confianza partidaria”), and appoint-ments are made in proportion to party vote.
 The primary lessons from the experience of the electoral body ofUruguay represent the essence of democratic politics— involvement,negotiation, and strict adherence to the rule of law. By being party-based from top to bottom and inclusive of new parties as these arise,the Corte has permanently embodied the political pluralism of acountry whose historical experience has been labeled “the politics of
 23
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co-participation” Whatever negotiations take place in the political arena influence the Corte’s decisions; conversely, decisions adopted
 In a third type, elections are entirely managed by the government. Thisis the case in about half of Western Europe, as well as in a number ofcountries in South Asia and the Pacific, the Caribbean, the Middle Eastand Africa. A fourth pattern represents a variation of the first model ofindependent authority: different bodies, all independent of the execu-tive, are responsible for the direction and management functions.Usually this entails two organizations, one of which is responsible forelection administration, while the other serves as a regulatory andsupervisory authority. Such is the case in Botswana, Chile, Colombia,Mozambique, and Peru, among others. Finally, a fifth group of coun-tries has a highly decentralized electoral administration with only lim-ited coordination and supervision by a national authority, which is
 24
 1 Examples include Elections Canada, a federal non-collective authority which is anagency of parliament; the Federal Electoral Commission in the United States, a perma-nent and independent body originally responsible for party finance regulations; theFederal Chancellery in Switzerland; the Federal Commission in Germany; and the asso-ciation of electoral officials in the United Kingdom and Ireland.
 Box 1 (continued)
 by the Corte can easily be assumed by the parties as their own. Thisapplies to both informal politics and to law-making. Consequently,once a decision is taken, all the parties usually implement it.
 The Corte provides a further lesson — of cumulative legitimacythat stems from endurance. Because of its strict adherence to theConstitution, coupled with flexible interpretations of electoral lawwhen necessary, the Corte came to enjoy such high public esteem thateven a 15-year experience with military rule did not substantiallyerode its institutional capacity to act in a neutral and effective man-ner for the return of democracy.

Page 26
                        

either independent, governmental or from a professional association.1
 Table 2.1: Summary Distributionof EMBs
 by
 Region of the World and by Type of Institution (Percent)
 25
 Institutional Models
 Governmentruns the elections
 Governmentunder supervi-sory authority
 Independentelectoral commission
 TOTAL
 Number ofcases perregion
 World Regions
 North AmericaWestern Europe(%)
 43
 43
 14
 100
 21
 LatinAmericaCarib-bean (%)
 12
 18
 70
 100
 34
 Asia andthePacific(%)
 30
 7
 63
 100
 30
 MiddleEast andtheMaghreb(%)
 45
 33
 22
 100
 9
 East andCentralEurope(%)
 —
 33
 67
 100
 18
 Sub-SaharanAfrica(%)
 8
 39
 53
 100
 36
 TOTAL(%)
 20
 27
 53
 100
 148
 Numberof CasesperInstitu-tionalModel
 29
 40
 79
 148

Page 27
                        

This table, based on a comprehensive survey of countries byregion, reduces the five categories described above to only three byclassifying countries with either an electoral commission or severalelectoral bodies as one group. For example, despite their different elec-toral structures, it classifies the United States, the United Kingdom andIreland with other countries where elections are run by governmentalbodies under a supervisory authority. According to the three-fold clas-sification, the majority of countries has elections run exclusively byindependent EMBs—around 53 per cent of all cases. The second largestnumber of countries, with a total of 27 per cent, has elections conduct-ed by the government under the supervision of an independent collec-tive authority. Finally, in only 20 per cent of the countries are electionsorganized exclusively by the executive.
 In North America and Western Europe, elections are conductedmost frequently by governmental authorities—central, provincial andlocal—with or without the supervisory authority of a collective body,composed either of judges or partly of judges and partly of representa-tives of political parties. In nine countries, elections are administeredexclusively by executive authorities. In another nine countries, elec-tions run by executives are supervised by an external authority. Onlythree countries—Canada, Iceland and Malta—have independent elec-
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tion commissions with full responsibility for electoral matters. In LatinAmerica, an independent electoral commission or tribunal has alwaysbeen the general practice; 24 of 34 (70 per cent) of the democracies inthe region currently use that system. Another six countries have gov-ernment-run elections supervised by judicial bodies, and only in fourcountries are elections run by the government.
 In Asia and the Pacific region, 19 of 30 countries have electionsmanaged by independent commissions; in another two, elections aresupervised by a judicial body. Together, these two categories accountfor the five most stable democracies of the region: Japan, New Zealand,Australia, India and Hong Kong. In the remaining nine countries, 30per cent of the region, elections are run by the government. In theMaghreb and the Middle East, the few countries with multi-party elec-tions can be divided into two groups: first, those with elections man-aged by an independent commission, as in Palestine and Yemen, orthose in which an independent body supervises elections, such as in
 27
 Type of Institution
 The Government runsthe elections
 Government bodies in highly decentralized system
 Government under asupervisory collective authority(largely judiciary)
 Independent commission fullyresponsible for the elections
 Two or more separate bodies, allindependent from the government
 Region of the World:North America and Western Europe (21)
 Belgium, Denmark, Finland,Luxemburg
 Ireland, Sweden, Switzerland,United Kingdom, USA
 Austria, France, Germany,Greece, Italy, Norway, Portugal,Spain, Netherlands
 Canada, Iceland, Malta
 –––
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28
 Type of Institution
 The Government runsthe elections
 Government bodies in highly decentralized system
 Government under asupervisory collective authority(largely judiciary)
 Independent commission fullyresponsible for the elections
 Two or more separate bodies, allindependent from the government
 Region of the World:Latin America and the Caribbean (34)
 Antigua and Barbuda, Aruba, Grenada, Saint Vincent
 –––
 Argentina, Bahamas, Dominica,Guyana, Virgin Islands, Jamaica
 Belize, Bolivia, Brazil, Costa RicaDominican Republic, Ecuador, El Salvador, Guatemala, Haiti,Honduras, Mexico, Nicaragua,Panama, Paraguay, Puerto Rico,Saint Lucia, Surinam, Trinidad-Tobago, Uruguay, Venezuela
 Barbados, Chile, Colombia, Peru
 The Government runsthe elections
 Government bodies in highly decentralized system
 Government under asupervisory collective authority(largely judiciary)
 Independent commission fullyresponsible for the elections
 Two or more separate bodies, allindependent from the government
 Asia and the Pacific (30)
 Fiji, Indonesia, Kiribati,Micronesia, Sri Lanka, Singapore,Tonga, Western Samoa
 Marshall Islands
 Japan, New Zealand
 Armenia, Azerbaijan, Australia,Bangladesh, Cambodia, Hong Kong, India, Kazakhstan,Kyrgyzstan, Malaysia, Mongolia,Nepal, Pakistan, Philippines,Papua New Guinea, Republic of Korea, ThailandTaiwan, Tajikistan
 –––
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Israel, Morocco and Turkey; and, second, those where elections are runby the government only, as in Cyprus, Jordan, Lebanon, and Tunisia.
 In Eastern and Central Europe, in practically all new or emergingdemocracies, elections are managed either by independent commis-sions (67 per cent) or by the government under a supervisory authori-
 29
 Type of Institution
 The Government runsthe elections
 Government bodies in highly decentralized system
 Government under asupervisory collective authority(largely judiciary)
 Independent commission fullyresponsible for the elections
 Two or more separate bodies, allindependent from the government
 Region of the World:Middle East and Magreb (9)
 Cyprus, Jordan, Lebanon, Tunisia
 –––
 Israel, Morocco, Turkey
 Yemen, Palestine
 –––
 The Government runsthe elections
 Government bodies in highly decentralized system
 Government under asupervisory collective authority(largely judiciary)
 Independent commission fullyresponsible for the elections
 Two or more separate bodies, allindependent from the government
 East and Central Europe (18)
 –––
 –––
 Albania, Croatia, Czech Republic,Hungary, Romania, Slovakia
 Bosnia-Herzegovina, Bulgaria,Estonia, Georgia, Latvia, Lithuania,Macedonia, Moldova, Poland,Russia, Slovenia, Ukraine
 –––
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ty (33 per cent), which usually includes political party representatives.Finally in sub-Saharan Africa, elections are generally managed eitherby an independent commission (53 per cent ) or supervised by an inde-pendent collective body (39 per cent); in only three of 36 countries(8 per cent) are elections managed solely by the executive.
 Table 2.2: Taxonomy of EMBs by Type of Institutional Arrangement (1) and by Region of the World (2)
 1. Types of institutional arrangement listed below corresponding toincreasing degree of independence of EMBs from the government,historically.
 2. Regions of the world are listed starting with those with alonger period of democratic experience and ending with emergingdemocracies.
 30
 Type of Institution
 The Government runsthe elections
 Government bodies in highly decentralized system
 Government under asupervisory collective authority(largely judiciary)
 Independent commission fullyresponsible for the elections
 Two or more separate bodies, all independent from the government
 Region of the World:Sub- Saharan Africa (36)
 Burundi, Congo, Seychelles
 –––
 Benin, Burkina Faso, Cameroon, Cape Verde, Chad, Côte d’Ivoire,Gabon, Guinea (Conakry), Madagascar, Mauritius, Niger,Senegal, Togo, Zimbabwe
 Angola, Central African Republic,Ethiopia, Ghana, Guinea-Bissau,Kenya, Lesotho, Liberia, Malawi,Mali, Namibia, São Tomé-Principe,Sierra Leone, South Africa,Tanzania, Uganda, Zambia
 Botswana, Mozambique
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The Winds of Reform and Electoral Institutions“The wind of change in favor of popular governments is blowingacross Africa today”. This statement marks the beginning of a declara-tion by 63 participants from 10 different countries at a Senior PolicySeminar on “Strengthening Electoral Administration in Africa” held inAccra, Ghana, in April 1993 under the auspices of the African
 31
 Box 2 REFORMING THE ELECTORALADMINISTRATION: AUSTRALIA
 Since the last quarter of the nineteenth century, Australia has enjoyedone of the world’s most open electoral systems. It pioneered the secretballot, often called “Australian ballot”, and introduced salaries forMembers of Parliament so that citizens without independent meanscould hold full-time electoral office. However, until 1984, its nationalelectoral authority was not independent of the government. As inmany of the other older democracies, this independence took some timeto achieve.
 Under the Commonwealth Electoral Act of 1902, revised in1918, elections in Australia were traditionally managed by an electoralofficer within the Ministry of Home Affairs (after 1932, the Ministryof the Interior). Only in 1973 was an Australian Electoral Office wascreated as a statutory authority with a measure of autonomy, but it wasstill responsible to the Minister for services, equipment and supplies.As recently as 1984, upon the unanimous recommendation of a jointParliamentary committee on electoral reform, which included membersof both houses and representatives of all political parties, an AustralianElectoral Commission was established as a body completely indepen-dent of the government.
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Association for Public Administration and Management (AAPAM) andthe Canadian International Development Agency (CIDA). The reportadvocates the following:
 • a permanent, independent and credible electoral agencyshould be responsible for organizing and conducting periodic free andfair elections;
 • the mandate of the electoral agency should be defined in theConstitution and should include the method of conducting elections;voter and other civic education; constituency delimitation; registrationof voters, parties and candidates; formulation of electoral policies andprocedures; and settling disputes on electoral matters;
 • the composition of the electoral agency should include a rea-sonable number of members; they should be non-partisan, enjoy secu-rity of tenure, and be appointed by the head of state, subject toapproval by the parliament;
 • the agency should be adequately funded, with all its expensesas a direct charge on the Consolidated Fund and be granted autonomyto establish its own accounting procedures and greater flexibility inprocurement procedures than the government bureaucracy; and
 • legal provision should be made to allow the electoral authorityto mobilize additional staff and other resources during the conduct ofelections (AAPAM, 1993).
 Reforms sweeping the electoral world today reflect these recommen-dations. Electoral authorities increasingly tend to be commissions thatare independent of the executive; permanent; at least partially party-based; and staffed largely by professional civil servants. These bodiesare usually nominated and/or approved by parliaments and are com-posed of judges and legal professionals, as well as members of politicalparties and individuals who represent other sectors of society. Judges
 32
 2 Iceland and Malta, which have traditionally had independent electoral commissions,have been an exception to this pattern among older democracies. The IndependentElectoral Commission of Malta has been in place since independence in 1964.
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are generally nominated by the judiciary, while the other commission-ers are often selected by members of civil society and the political par-ties represented in parliament.
 The winds of reform have even reached some of the older and morestable democracies, where elections had long been run by govern-ments.2 The current electoral structure of Australia was established asrecently as 1984, when the Australian Electoral Commission replacedthe Australian Electoral Officer, a post that itself had been establishedonly in 1973 as a separate secretaryship within the Cabinet. Prior to thattime, indeed since the Commonwealth Election Act of 1902, Australianelections had been managed by the Department of Home Affairs (laterInterior). In the United States, with its highly complex and decentral-ized electoral administration, a Federal Electoral Commission wasestablished in 1975 to oversee political party campaign financing regu-lations.
 Latin AmericaWith re-democratization in Southern Europe during the 1970s, Greece,Portugal and Spain recovered a tradition of elections administered bythe Ministry of Interior under the supervision of a collective body com-posed of judges and jurists, the latter nominated by the political partiesrepresented in Parliament. Similarly, in the Latin American transitionsof the 1980s, each country re-established its previous pattern of elec-toral authority, generally either an independent permanent commis-sion or a tribunal with responsibility for the electoral process. In somecountries, such as Costa Rica and Venezuela, the electoral authority isdefined by the constitution as a fourth branch of government alongwith the executive, the legislature and the judiciary.3
 The electoral authority in a number of Latin American countries
 33
 3 Exceptions are Argentina, where the government organizes the elections under thesupervision of a judicial committee; Colombia, where elections are managed by a secre-tariat (Registraduria) that is independent of the government, and supervised by anotherindependent body, a seven-member party-based National Electoral Council; and Chile,with an Electoral Service that is independent of the executive but acts under the supervi-sion of a judicial body.
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has been historically held in such high public esteem that it survivedeven military regimes, notably in Uruguay between 1974 and 1980, andin Chile from 1973 to 1988. In Chile, the head of the Service of Elections,a Senate appointee, has served in this position since the early 1960sunder a wide range of military and civilian governments. Chile andUruguay, along with Colombia and Costa Rica, can now be consideredthe most democratically stable nations in the region. In each of thesecountries, the electoral authority played a crucial role in the referen-dums by which the military rulers attempted to consolidate autocraticrule. In Uruguay in 1980 and in Chile in 1988, the independent electoralauthorities organized the constitutional referendums that led to thedefeat of the military governments.
 MexicoConstitutional reform in 1990 established an independent permanentelectoral commission, the Federal Electoral Institute (Instituto FederalElectoral), with full responsibility for elections and an Electoral Courtthat serves as a court of appeals for election-related disputes. TheInstitute is a statutory body with its own permanent professional staff.It includes a General Council (Consejo General) chaired by a President,and an Executive Committee (Junta General Ejecutiva) under an
 Executive Secretary. There are also councils at the local and district lev-els that act as regulatory bodies appointed only for the electoral periods.Additionally, Observer Committees (Comisiones de Vigilancia) exist atthe different levels to monitor voter registration; they consist largely ofrepresentatives from the political parties. The General Council is com-posed of a varying number of members (currently 18), depending onthe number of parties with parliamentary representation.
 Since the legal reform of 1996, nine councillors are appointed by atwo-thirds majority of the Chamber of Deputies from a list of candi-dates agreed among the political parties represented in Parliament. It
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also includes two councillors from the Chamber of Deputies and twofrom the Senate—one from the majority and the other from largestopposition minority group of each body. There is also a varying num-ber of councillors directly appointed by political parties, one per each(five at present). All these nine “partisan” councillors have a voice, butdo not vote at the Council meetings. The Council was initially chairedby a representative of the executive branch (the Secretary of theMinistry of Interior), but all ties to the executive were removed by thelegal reform of 1996. The Executive Committee includes an ExecutiveSecretary and one director each for the following functions:Administration, Registry of Voters, Election Organization, PoliticalParties, Professional Service of Elections, and Electoral Training andCivic Education.
 Among the major innovations of the Mexican reform are the inclu-sion of judges as members of the Council; the establishment of theProfessional Service of Elections; the updating of the lists of voters ona yearly basis (though registration does not take place ex officio, butupon application by voters); and the Observer Committees.
 Paraguay Reforms in 1996 provided for a measure of independence of the elec-toral authorities after having them removed from the executive andplaced within the high court of justice. The new electoral administra-tion, a Supreme Tribunal of Electoral Justice (Tribunal Superior de JusticiaElectoral) is party-based, and includes a number of sectional (regional)commissions.
 VenezuelaAlthough a largely party-based commission existed until 1998, legalreform has since established the appointment of all commissioners byParliament from among non-party affiliates and the selection of pollworkers by universities and other non-political institutions. In 1998,too, a permanent, automatically updated register was established, so
 35
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that individual voters need not apply continuously for registration.Electronic counting and transmission of the voting took place throughan international firm for the December 1998 Presidential andParliamentary elections as an additional mechanism to avoid partymanipulation of the ballot.
 BrazilElectronic voting was established as a mechanism to avoid partymanipulation of the ballot. In past elections, one-third of the pollingplaces was machine-operated. For the October 1998 elections, electron-ic voting was extended to two-thirds of the electorate, and a fully auto-mated ballot is expected by the year 2000. This new development willtest public confidence in modern technology as much as the technicalefficiency of the country’s electoral management.
 HondurasThe new electoral law of 1991 includes measures to strengthen theindependence of the National Electoral Tribunal, which consists of onemember appointed by the executive branch from nominees by theSupreme Court of Justice and of one member each chosen by the legal-ly registered parties. The new law also updated the register of voters,who should now be able to vote at the polling station nearest theirhomes. The Registry is to be staffed by career civil servants (recruit-ment is currently party-based) with an inspector general as the newsupervisory authority on elaborating and updating the lists of voters.The new law also established a Department of Electoral Planning andTraining within the Tribunal. In addition to the training of electoral offi-cials, this new department will be responsible for training party affili-ates as well as secondary school students on electoral matters.
 Haiti Haiti is the only democratizing country in the Caribbean in which elec-tions are still run by ad hoc electoral authorities. Eight Provisional
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Electoral Councils have been appointed since 1987. The PermanentElectoral Council, established by the Constitution in 1987 to serve anine-year term, has not yet been appointed. As of mid-1998, only threeof the nine members of the current provisional Council were in place;the other six had resigned in September 1997 following controversiesabout the role of the Council in the April 1997 elections. That Councilhad provoked criticism after it moved to destroy ballots amid chargesthat unused ballots had been counted as blank. In May 1999, the eighthProvisional Electoral Council was appointed.
 ColombiaRecent constitutional and legal reforms have reinforced the indepen-dent character of Colombia’s electoral administration. The NationalElectoral Council has seven members, three from each of the two mainparties and one from a third party, all nominated by the Council ofState and appointed by the Supreme Court of Justice for a four-yearterm. The Council supervises the conduct of the elections and thecounting of the vote in the Presidential election. Its budget is approvedby the National Civil Registry (Registraduria Nacional del Estado Civil delas Personas), the organization in charge of managing the elections. TheRegistrar is appointed and removed by the Election Council and mustbe a person from the main opposition party. There are six directors incharge of different activities within the Registry: elections; civilregistry; citizen identification; electoral registry; administration; andcomputerization.
 Eastern and Central Europe
 In Eastern and Central Europe, most countries have adopted indepen-dent permanent electoral commissions with full responsibility over theelectoral process, although a few—Albania, Croatia, the CzechRepublic, Hungary, Romania and Slovakia—have adopted the patternof government-run elections supervised by an election commission.
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According to legal provisions, in 1998 Romania and Bulgaria seemed tobe the only countries in the region working with temporary electoralbodies.
 RomaniaDistrust and the poor efficiency of the electoral administration have ledto a consensus among political parties and government officials that apermanent electoral body is needed (IDEA, 1997b, p. 150). Up to now,the executive branch has been is in charge of managing the electionsthrough a Central Technical Secretariat and lower county secretariats,as a part of the Department of Local Administration and the prefec-tures, respectively. A Central Electoral Bureau and lower bureaus at theconstituency and polling station levels have supervised the conduct ofelections. All those bodies are established anew for each election.Expert opinion holds that many of the technical problems that existedbetween the elections of 1992 and 1996 could have been avoided or bet-ter solved had a permanent electoral body been in place. Some haveargued that such an independent body should integrate the represen-tatives of all major political parties represented in Parliament and bestaffed by a permanent body of election administration professionals.This body should also have full responsibility for all aspects of elec-tions, thereby absorbing the tasks currently performed by the govern-ment secretariat (IDEA, 1997b, p. 151). MacedoniaThe country’s most recent electoral reform took place in 1998 with thecreation of an 11-member commission appointed by Parliament for afour-year term: three members are selected from among judges of theSupreme Court, three from the Courts of Appeal, and five from repre-sentatives of political parties, all of them nominated by the Election andAppointment Committee. All the commissioners must be law gradu-ates. There are also District Commissions and Electoral Boards.
 Russia
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Given an electorate of more than 108 million, more than a million elec-toral officers worked to organize the 1996 Presidential elections, whichwere administered by commissions at four levels: a Central ElectionCommission located in Moscow; subject electoral commissions for eachof the 89 regions, or subjects, of the Federation; about 2,700 territorialelectoral commissions; and some 95,000 precinct electoral commissions.A more detailed description of the Russian electoral administration canbe found in the case study annex.
 More recently, numerous newly independent countries of the for-mer Soviet Union have established permanent and independent elec-tion management bodies. A permanent Central Election Commissionwas established in Georgia in 1995 to replace the temporary commis-sion of 1990. In Central Asia, Kazakhstan and Kyrgyzstan have perma-nent EMBs with full-time staff. Tajikistan and Uzbekistan recentlyestablished permanent commissions, but they are not fully staffed on apermanent basis. Turkmenistan has a permanent Commission, butmost of its members work in other governmental bodies. Ukraine,Azerbaijan and Moldova also enacted the creation of independentEMBs in 1998, the former having experienced a boycott of the 1998Presidential election by opposition parties in part because of lack ofconsensus on the composition of the Central Electoral Commission. Itnow consists of 24 members, 12 of whom are appointed by thePresident, and the other 12 by Parliament. The Middle EastYemenYemen is unique within the Arab world for having an independent per-manent Supreme Elections Committee, established to replace an ad hoccommission after the first Parliamentary elections in 1993. (Moroccohas a temporary electoral commission that shares election administra-tion duties with the government). The Committee has since been givenfull responsibility for administering and regulating all aspects of theelectoral process. It comprises seven members, each of whom serves afour-year term; they represent the parties sitting in Parliament.
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Parliament must approve each Committee member by a two-thirdsvote after nomination by the President. The Elections Committee com-prises 18 five-member governorate committees; 301 three-member con-stituency committees; 3,761 voting center subcommittees; and 9,752ballot box committees. The Committee is financially and administra-tively independent and is staffed permanently by civil servants.
 This Committee did a remarkable job in mobilizing the citizenry, inparticular, in increasing the registration of women by 30 per cent. Thereare now more than 4.5 million voters (3.3 million men and 1.3 millionwomen). The Committee also mobilized more than 10,000 domesticmonitors.
 AfricaIn Africa, a number of countries have maintained the election manage-ment structure used during the single-party era. In some cases, as inAlgeria, Cameroon, Djibouti and Tunisia, the election administrationexists within the Ministry of Interior or the Territorial Administration.In others, such as Nigeria, Sierra Leone and the Gambia, a commissionhas been in place since independence; or, as in Zimbabwe, a commis-sion plus other bodies with some responsibility for elections has beenretained. However, in recent years, changes in electoral administrationhave almost always moved towards introducing independent perma-nent electoral bodies—either full or supervisory commissions. Somecountries, such as Ghana, Kenya, Tanzania, Uganda, Zambia andLiberia, recreated the commissions they had after independence, whichhad been dissolved by one-party or military regimes. In other coun-tries, wholly new EMBs have been created, as in Angola in 1992, as wellas in Botswana, Ethiopia, Malawi, Mozambique and South Africa. Instill other countries, electoral commissions that share election adminis-tration duties with the Ministry were established either on a permanentbasis—as in Côte d’Ivoire, Senegal and Guinea—or as temporarysupervisory bodies—as in Benin, Burkina Faso, Madagascar and Mali.
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South AfricaThe ad hoc commission that supervised the first South African generalelections of 1994 was replaced by a permanent Constitutional body in1996. The Constitution Act of 1996 defines the Electoral Commission asone of the “state institutions supporting democracy”. It is accountableto the National Assembly and is required to report to the Assembly atleast once a year. The ensuing Electoral Commission Act restates thatthe objective of the Electoral Commission is the strengthening of con-stitutional democracy. It is to be composed of five members, all of themSouth African citizens, appointed for a seven-year period by thePresident on the recommendation of a committee of the NationalAssembly, which submits a list of candidates prepared by a panel ofrepresentatives from such institutions as the Human RightsCommission, the Constitutional Court, the Commission on GenderEquality and the Public Protector.
 The Commission is fully empowered to conduct any election forthe national, provincial and local legislative bodies. It is required bylaw to maintain communication and cooperation with political parties,to conduct research on electoral matters and to continuously reviewelectoral legislation. In addition, it declares the results of elections,adjudicates disputes, promotes voter education, appoints appropriateadministrators for the conduct of elections, and ensures the demarca-tion of wards in the local sphere in conjunction with an independentauthority yet to be legislatively determined. More specifically, the 1996Act provides for the appointment of a Chief Electoral Officer as thehead of the Commission’s administration. It also provides for theestablishment of an Electoral Court, which will have the status of aHigh Court, and whose members shall be appointed by the JudicialService Commission. This court has the power to review any decisionof the Electoral Commission relating to electoral matters (Fick, 1998).
 BotswanaSince its independence in 1966, Botswana has had uninterrupted
 41

Page 43
                        

democracy and periodic elections, first organized by a PermanentSecretary in the Office of the President. In 1987, a degree of autonomywas introduced into the system with the creation of the office ofSupervisor of Elections. Most recently, a Constitutional reform of 1997created an Independent Electoral Commission with seven members,chaired by a judge from the Supreme Court and a deputy, another legalprofessional, both of whom are appointed by the Judicial ServiceCommission. The other five members are appointed by the JudicialCommission from a list of persons recommended by an All-PartyConference attended by all registered parties. A Secretary of Elections,entrusted with managing elections, exists as a body separate from theCommission and is appointed by the President.
 NamibiaUnder the Electoral Act of 1992, a permanent Commission replaced anad hoc election administration created in 1989. Namibia’s 1992 localand regional elections were conducted by this body, as were the 1994Presidential and Parliamentary elections. Parliament appoints the five-member Commission to a five-year term based on a list submitted bythe President; the Chair is a judge from the High Court; the other fourCommissioners must be non-partisan.
 The Directorate of Elections, which still has full electoral adminis-tration responsibilities, is part of the Office of the Prime Minister.However, a 1998 legal reform moved towards EMB independence fromthe executive, giving the Electoral Commission full responsibility forthe conduct of elections and making it directly responsible toParliament. The Directorate is staffed by a director, a deputy, and morethan 10 employees from the civil service. By contrast, the posts ofElectoral Commissioners and Director of Elections under the 1998reform are to be staffed through public competition.
 There are more than 26 regional registration officers and 102returning officers, as many as Namibia’s current constituencies, whichmay vary in the future according to changes in size of population. All
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these officers serve only during elections. Presiding and polling officersare appointed by the Commission from a list of applicants from thepublic submitted by the Directorate. They are all paid as temporaryemployees.
 Central African RepublicA Constitutional reform of 1998 established a commission with mem-bers from the political parties and civil society. Until that time, electionswere run by the government.
 MaliAn Independent Electoral Commission, though temporary or ad hoc,was established in 1997; its 30 members who were largely representa-tives of the political parties and sectors of the civil society. TheCommission operates with the support of the Ministry of TerritorialAdministration.
 TanzaniaThe first multi-party election in Tanzania took place in 1995 under twocommissions, a National Electoral Commission and a Zanzibar ElectionCommission for the island. They are permanent and independent of thegovernment and of each other, each with seven members, all judgeswho are appointed for a five-year term, but serve on a part-time basis.According to the National Electoral Commission, the government stillowes the Commission the equivalent of US$5 million from the 1995elections. As the Tanzanian Commission is not party-based, it may belegitimate to question whether funding would have been so delayedhad the political parties been represented in the Commission.
 SenegalSince 1997, Senegalese elections have been the National Observatory ofElections (ONEL), a body created by the Ministry of the Interior (under
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considerable pressure from opposition parties and the civil society) tosupervise electoral management. ONEL has ten members and ischaired by a general, whose deputy is a university professor. Most ofthe remaining members are professors or legal professionals, some ofthem from the judiciary. All are non-partisan appointees of thePresident. ONEL represents the latest movement towards an indepen-dent electoral commission demanded by opposition parties since theearly 1980s as part of the democratization process. The new EMB struc-ture comprises regional and departmental offices (OREL and ODELrespectively), whose members are appointed by the president of ONEL.
 ONEL’s work in the May 1998 Parliamentary election was posi-tively assessed both the parties and electoral observers, despite itslocation in the Ministry of the Interior.
 Côte d’IvoireAfter controversy in the wake of the October 1995 Presidential election,boycotted by a number of opposition parties, Cote d’Ivoire establisheda National Supervisory and Arbitration Election Committee as anoversight committee. Only after its creation did opposition partiesagree to participate in the 1995 legislative elections. Composed of mem-bers from political parties and civil society, and charged primarily withreviewing and updating voter lists, the Committee was not given theresources to carry out that mission (IFES, 1997b).Ghana
 Both the Supreme Court and the Electoral Commission have demon-strated increasing independence from Ghana’s ruling party. TheCommission and its Chairman played an important role in mitigatingmistrust among the parties and in persuading them to participate in allthe stages of the pre-electoral and electoral process. Two years beforethe 1996 elections, a new Inter-Party Advisory Committee workedclosely with the Commission with support from the international com-munity, paying particular attention to the registration of voters and, in
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the process, calming the fears of parties and activists regarding elec-toral procedures. The commission “treated them all seriously and putin place multiple measures to reassure the opposition that any attemptsat fraud on election day would be detected . . . The Electoral Commission,political parties, and donors demonstrated that years of serious workprior to an election are critical to its success” (Lyons, 1997, p. 72).
 Lesotho
 The first multi-party election after long military rule in Lesotho tookplace in 1993 under an expatriate hired as Chief Electoral Officer. InSeptember 1997, a three-member Independent Electoral Commissionwas established by Constitutional reform with full responsibility overthe electoral process. Commissioners are judges and jurists, non-partyaffiliated, appointed by the Council of State (a collective supreme bodyover which the King presides in the presence of the Prime Minister andmain Chiefs) for a five-year term, renewable for another five. TheCommission has a budget approved by Parliament and its own perma-nent staff, all civil servants, some 20 of whom worked at the centraloffice, 20 as area officers and 80 as returning officers. Following themilitary and constitutional crisis of 1998, the Commission wassuspended and a national interim authority was established with amandate to hold a new general election in 1999.Zambia
 Elections in Zambia were traditionally conducted by an Electoral Officeattached to the Office of the Vice President, until an IndependentElectoral Commission was established by law in 1996. It consists of fivemembers, appointed in consultation with political parties, and is fullyresponsible for the conduct of elections. The Commission has absorbedthe administrative apparatus of the former electoral office.
 Burkina Faso
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Elections have been run since 1965 by the Ministry of TerritorialAdministration and supervised by a party-based National Commissionfor the Organisation of Elections and a Supreme Information Council incharge of media access. These bodies both work on a temporary basisfor each election. After the May 1997 elections, some analysts pointedout the need for establishing a permanent electoral commission thatwould optimize the efficiency and effectiveness of electoral adminis-tration of elections by institutionalizing an “electoral memory” (IDEA,1997d, p. 106).
 Ethiopia
 In post-Mengistu Ethiopia, a multi-party National Election Board wasestablished before the 1992 regional elections, generally judged byobservers as less than free and fair (Harbeson, 1998). Multi-partydemocracy is not considered fully established, despite the drafting of anew Constitution and the celebration of Parliamentary elections in June1995 (Harbeson, 1998).
 NigeriaFollowing General Abacha’s death, the new military government calledfor multi-party municipal elections in December 1998 and Presidentialelections in February 1999 under an Independent National ElectoralCommission (INEC) composed of temporary commissioners appointedby the President for conducting those elections alone.
 AsiaThailandA 1998 Constitutional reform established an electoral commission withfull responsibility for elections. Earlier, Thai elections were managed bythe Ministry of Interior. The new Commission has five membersappointed by Parliament, two from a list of five candidates submittedby the Judiciary, the other three from a list of five submitted by the
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political parties and rectors of universities meeting in a joint assembly.The Commission will appoint a secretary-general as the chief executiveof elections.
 CambodiaA National Election Commission was created in February 1998 to con-duct the general elections held that July. The Commission has eightmembers: a Chair and Vice Chair, one member from each of the threeparties in Parliament, two members from the Ministry of Interior, andone member from the non-governmental organization (NGO) sector.All are appointed by royal decree after approval by majority of theAssembly upon a proposal from the Ministry of Interior.
 The Commission is a permanent body that employs a staff of about9,000 distributed among central, departmental and communal levels.Few former recruits of the UN Transitional Authority in Cambodia(UNTAC) in 1993 were hired, except those who worked at the pollingstations. A new register of voters was formulated, following the 1993procedures, and registration offices were located all around the coun-try in the same locations as the polling stations. An electoral budget ofaround US$26 million was largely funded by the European Union(which contributed US$15 million), Australia, Canada, Japan and theCambodian government, but not the United States.
 The main institution-building effect of UNTAC has probably beencivic education and the mobilization of voters; turnout in 1998 wasalmost as high as in 1993, with more than 80 per cent of registeredvoters.
 According to UN estimates, the raw cost of UNTAC’s electoralcomponent amounts to a figure between 10 and 15 times that of stan-dard elections in countries of Cambodia’s size. A conservative estimateof Cambodia’s 1993 election budget puts it at US$200 million, theequivalent cost of $45 each for the country’s 4.7 million electors thatyear. The major donor countries were prepared to contribute whateverwas deemed necessary for peace-building at that time (Austin, 1999).By contrast, the 1998 election had a budget of $26 million and 5.5
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million registered voters, which amounts to US$4.70 per voter — prob-ably a standard cost for transitional elections.. Pre-electoral conditionsin 1998 were basically the same as those of 1993 in terms of politicalfactors, the preparations of voter lists, logistics and so forth.
 Nepal
 A five-member Election Commission, appointed by the multi-partyConstitutional Council, has been generally reputed for its integrity andindependence. However, its staff is recruited by the government, andelectoral work in the districts is performed by civil servants under thesupervision of a district judge, and the Nepalese bureaucracy is gener-ally considered politicized.
 The Nepalese generally compare their electoral administration tothat of neighboring India, but consider the Indian civil service moreprofessional. Nepalese electoral authorities, political leaders and intel-lectuals also point out that the Indian Election Commission has fullpower to recruit, train, and discipline its employees. Consequently, in1997, the leaders of all Nepalese parties agreed in Parliament on a billto ensure greater independence for the Election Commission, abidingby a new Code of Conduct issued by the Commission to curb electionexpenditure (IDEA, 1997a).BangladeshThe Election Commission is a permanent constitutional body thatcurrently consists of a Chief Election Commissioner and two ElectionCommissioners, all of whom are appointed by the President for a five-year term and are largely responsible for conducting elections. ElectionCommissioners can only be removed by the President for incapacity orgross misconduct on the report of the Supreme Judicial Council.
 A full-fledged Secretariat has five Divisional Offices, 83 District and2164 Thana (sub-district) Election Offices. Unlike Pakistan, where a“caretaker government” rules in the interim between the call for an
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election and the appointment of a new Prime Minister, a BangladeshiConstitutional reform of 1996 has provided for the appointment of a“caretaker cabinet” by and at the discretion of the President only if theNational Assembly is dissolved sooner than the expiration of its term.
 PhilippinesElections in the Philippines are run by an independent permanentCommission on Elections comprising seven members appointed by thePresident with the consent of the Commission on Appointments. Thesemembers serve on rotating terms: three members serve for seven years,two for five years, and two for three years.
 IndonesiaThe establishment of an independent electoral commission is one ele-ment of the package of broad reforms to which Indonesia committeditself in 1999 after its transitional elections. In 1998, the President hadappointed a reform team at the Ministry of Home Affairs to take chargeof drafting new laws on key elements of the political system, includingelectoral laws. The major provisions of the electoral reform are legali-sation for a multi-party system (as only three parties have been per-mitted until 1999); and the establishment of an Independent GeneralElections Commission with different bodies at the national, provincialand local levels.
 This new Commission has now replaced the government-dominat-ed General Elections Institute, chaired ex officio by the Ministry ofHome Affairs. Its members at all levels are appointees from three dif-ferent groups: government officials, representatives of political partiesand members of the community agreed upon by both. The nationalbody has 15 members, while the provincial and local bodies have nine.
 Solomon IslandsThe Parliament of the Solomon Islands intends to establish anIndependent Electoral Commission as a result of the Fiji Conference ofthe South Pacific Electoral Administrators in 1998. There, the Chief
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Electoral Officer of the Solomon Islands received support from his col-leagues for this reform and transmitted the concept to Parliament(Gray, 1998).
 MongoliaSince 1990, Mongolia has been considered “one of the least likely cases”to have undergone a successful transition. It has had three successiveelections (the latest in 1996) and multiple turnovers of power under anindependent permanent General Election Commission composed of 15members, all of them appointed by Parliament. One major flaw identi-fied by analysts in this emerging democracy is that the electoral systemhas been modified before each of the three elections. This may not con-tribute to stabilizing the expectations of the political elites within thenew system or enhance popular confidence in the political process(Fish, 1998, p. 138).
 Movement BackwardsDespite the trends noted above, some winds have worked against theworldwide movement towards permanent, independent EMBs,notably in Malawi, Niger, Togo, and Slovakia.
 MalawiBy July 1998, President Muluzi had appointed a new nine-memberElectoral Commission to prepare for Malawi’s Presidential andParliamentary scheduled for 1999. He dissolved the formerCommission in June, four months before the expiration of its constitu-tional four-year term, amid protests from human rights groups andopposition parties. He also moved the new Commission closer to theexecutive and away from Parliament, by legislation stating that thePresident may appoint an undetermined number of commissioners athis discretion, to be confirmed by the Public Appointment Committee.The new law further states that the Commission will appoint a chiefelectoral officer as its main executive for the conduct of elections, and
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that the funds for the commission shall be appropriated by Parliament.(The former chief electoral officer was the Clerk of Parliament, underwhose supervision the first multi-party general elections were con-ducted in 1994.)
 Although officials have tried to justify the recent electoral legisla-tion as promoting the independence and professionalism of the elec-toral administration, the law includes no specific provisions for a fixedterm of office or for the establishment of a permanently staffed electoralbody. The previous Commission played an important role in Malawi’sfirst multi-party elections and afterwards had pushed for legal reformsthat would strengthen it. One positive development of the newCommission is that it has established a permanent secretariat ofits own.
 NigerAlthough Parliamentary elections were held in Niger under a NationalIndependent Electoral Commission in 1994, the President dismissedthe Commission during the 1996 presidential election while it wascounting ballots on the first day of a two-day vote. A new commissionwas appointed for the counting of the second day, which was conduct-ed at the barracks with favorable results for the incumbent.
 Togo Togo’s presidential election of May 1998 was “stolen” by the incumbentafter the counting of the ballot was ordered stopped at evidence ofunfavorable results. The five-member Electoral Commission resigned,but the counting continued under the Ministry of Interior, whichdeclared a 52 per cent majority, making a run-off election unnecessary.Reports from international observers indicate that the law of the coun-try has not been followed.
 SlovakiaThe role of Slovakia’s supervisory commission was significantly dimin-ished when an electoral reform adopted in June 1998 ceded substantial
 51

Page 53
                        

authority on electoral matters from the Electoral Commission to theMinistry of Interior and other organizations of the executive branch(including the Bureau of Statistics, for the counting of the vote), and tothe courts (shifting of electoral appeals from the Commission to theSupreme Court). Other limitations on the exercise of a free and secretballot were also enacted, including a ban on publishing voter lists, aban on handing them out to the polling stations up to a few hoursbefore voting starts, and limits on media access.
 As a whole, the reform may introduce instability and uncertaintyinto the electoral process and may be difficult to justify, given that the1994 Parliamentary elections were satisfactorily handled under legalprovisions that were better attuned to extensive practice in ContinentalEurope, with the Ministry of Interior managing the election undereffective surveillance of a collective independent electoral body.
 Main Structural Traits and Functions of EMBs in the Different Democracies of the World
 Two major factors determine the effectiveness of independent electoralcommissions and both concern political control of the electoral process.First, in most democracies, elections are still conducted under the aegisof the executive branch, most frequently by the Ministry of the Interioror of Home Affairs. The second factor is the recruitment of the com-missioners, whether party-based or non-partisan, and the establish-ment of a permanent staff. Who Runs the Elections?
 Elections managed exclusively by the executive branch remain theresidue of history, an element of the developmental pattern of democ-racy. Of the 27 most stable democracies identified by analysts in the sec-ond half of the 20th century (Lijphart, 1994), only seven countries retainthis type of electoral authority. All of them are in North-western Europe(including Switzerland), and they constitute 25 per cent of all the olderdemocracies. A different pattern emerges among the remaining 121
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countries covered by this paper. Democracy came later to these nations;in a number, democratic transitions are still under way.
 Of this latter group, only 21 (18 per cent) have elections run exclu-sively by the executive branch. In contrast to countries with a longerdemocratic tradition and a centralized government—that is, in conti-nental Europe, the British Commonwealth and former French colonies,particularly those with a legacy of centralization—government-runelections are relatively uncommon in new democracies. Further, as thesurvey above shows, electoral reform in new democratizing societiesand in some older democracies as well is almost invariably movingtowards establishing independent electoral commissions either withfull responsibility for the electoral process or with a supervisory role inelections run by the executive. These trends are evolving independent-ly of the historic political traditions in these widely diverse countries.
 In earlier times, both in Europe and in the colonies that becameindependent during the 1960s, running elections was considered apublic service operation best carried out by the state administration.The electoral service developed as an office of the executive, which hadan upper hand in post-colonial administrations. In continental Europe,the power of both parties and parliaments evolved slowly. Democracyfrequently grew out of competition between parties for votes: inEngland, the Conservative Disraeli spurred the extension of the fran-chise to millions of working-class men in the Great Reform Bill of 1867largely to edge out the Liberal opposition. Labor upheavals and otherpolitical turmoil — including revolution and the formation of newstates – as well as two international wars also contributed to the spreadof democracy. Prosperity gradually spread to the majority of Westernworkers after World War II . The development of the welfare state,made possible largely by this phenomenon, also allowed for anunprecedented strengthening of civil service machinery in all branchesof national governments—and, at the same time for increasing controlby political parties over the executive through parliamentary actionand the use of the mass media.
 These developments simply did not take place outside Europe, the
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USA, Japan and the Commonwealth “settler” colonies of Australia,Canada and New Zealand. However, regardless of a country’s history,universal late 20th century trends towards mass society, mass con-sumption and mass media are transforming the processes of state- anddemocracy-building today. And democracy-building invariably entailsthe building of electoral systems with an electoral authority as one ofthe institutions of government.
 Given the different models of election administration, it must beremembered that no two countries are identical. Nonetheless, evidentsimilarities as well as differences emerge, allowing for a better under-standing of the actual functioning of electoral bodies. The main differ-ence is that where Anglo-Saxon or common law prevails, electoraladministration has followed a more decentralized pattern than in coun-tries that have followed a predominantly Roman or civil law tradition,in which central governments have concentrated authority.
 As indicated earlier, elections were traditionally considered a pub-lic service. The expansion of mass democracy after World War II andthe more recent wave of democratization have called into question thelegitimacy of the executive in playing the role of “referee” in the com-petition for power. In this connection, it is no accident that (a) somedemocracies as stable as the United States and Australia establishedindependent electoral commissions as recently as the 1970s and 1980srespectively; (b) most of the countries where elections used to be man-aged by the government have progressively established supervisorybodies with or without representatives of the political parties; and (c)
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 Box 3 RUSSIA’S DECENTRALIZED ELECTORALADMINISTRATION
 After centuries of centralized government, the new Russian Federationis highly decentralized system, comprising 89 subjects (regions) and 21autonomous Republics. Moscow has devolved roughly 40 per cent of itsformer power to the regions.
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 Box 3 (continued)
 In December 1993, President Yeltsin issued a decree establishingthe Central Election Commission of the Russian Federation (CEC), apermanent body with a staff of 160 directed by 15 Commissioners, fiveof them appointed by the President of the Federation, five by the Duma(the lower house of Parliament), and five by the Federation Council.These Commissioners in turn elect their Chair, Deputy Chair andSecretary from their own membership. The first task of the CEC becamethe drafting of Federal electoral legislation.
 The Federation has 89 subject election commissions, 225 districtelection commissions, 3,000 territorial election commissions, and92,000 polling station commissions, all appointed by the respectiveauthorities at the different levels. In addition, each of the 21 Republicshas its own electoral authorities. The CEC and the 89 Subject ElectionCommissions are permanent, but those at the lower levels aretemporary bodies. Each at its level is charged with registering voters,parties and candidates, conducting the elections and adjudicatingcomplaints. The regulatory power of the CEC resides in providing guid-ance on the procedures established by the new electoral laws and bymonitoring the compliance of the regional electoral authorities so as toensure citizens’ voting rights. The CEC also gives organizational andtechnical assistance to the local electoral commissions.
 The Subject Election Commissions are the nexus for interactionbetween the CEC and governmental bodies within their geographicareas. They also coordinate the activities of subordinate election com-missions within those boundaries and hear complaints, adjudicate dis-putes, reverse the decisions of lower commissions, when warranted. TheSubject Commissions are responsible for the printing and distributionof ballots in the format developed by the CEC.
 Polling operations are fairly decentralized manner. Polling sites areestablished by local administrations in coordination with the relevantterritorial commissions. Overseas and absentee voting is allowed inRussia. Lawmakers and election authorities have made a determined
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the more recent thrust of change favors the establishment of indepen-dent electoral commissions, usually composed of representatives ofpolitical parties.
 A Measure of Decentralization
 At the present time, it would be an overstatement to define any elec-toral administration as highly centralized, particularly in the case ofstable democracies, but also in complex societies undergoing democra-tization. Whatever the model of electoral administration as formallydefined by the law, two major factors necessitate a degree of decentral-ization: first, the sheer massiveness of democratic elections, and sec-ond, the holding of local elections in almost every democracy.Regardless of a society’s economic and cultural development, universaladult franchise tends to be the law, and elections have thereforereached massive proportions even in countries that have only titulardemocracy. This calls for a dispersion of decision-making for manag-ing electoral services with even a semblance of efficiency. Second —and more importantly — local elections have become a universal phe-nomenon, requiring relative autonomy for local and regional electoralbodies. Today’s democracies demand the popular election of politicalauthorities at all levels. In most of Latin America, for example, mayorsand governors were first elected by direct popular vote as recently asthe 1980s. In the new democracies of Africa and other regions of theworld, local elections are being called soon after the first general elec-
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 Box 3 (continued)
 effort to permit Russian citizens abroad or working at remote sites tovote. The counting of the ballots takes place at the polling stations, theprotocols being physically handed to the territorial election commis-sions, where the results are tallied, then transmitted to the 225 districtcommissions, which in turn send them on to the 89 regional commis-sions. Finally, the information is forwarded to the CEC for aggrega-tion by computer before the results are publicly announced.
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tions — sometimes even prior to them.
 A few further considerations on decentralization are pertinent here.First, there are a number of examples of successful decentralized man-agement of elections, not all of which should be assessed by the samecriteria. For instance, the United Kingdom, the United States, Irelandand Sweden—all of them countries with old, stable democracies and atradition of large state machineries and strong political parties—havehighly decentralized election administration systems. Indeed, somestable democracies have always had a measure of electoral decentral-ization. Uruguay’s regional electoral bodies are popularly elected andderive their authority directly from the citizenry. Other older democ-racies later introduced reforms for decentralization, Australia in 1984.In both instances, efficient nation-wide public administrations andpolitical party organizations existed. Either or both of these elements—stability and efficient nation-wide systems—are missing in most of thenew democracies in Africa, as well as some in Latin America and inAsia. And some countries have large state machineries, but few nation-wide party organizations to counterbalance particularistic local forcesand interests by bringing to the local scene a measure of the broadernational interest. This pattern prevails in some countries in EasternEurope and most of the former Soviet republics.
 Second, in most of the new democracies, decentralization wouldbetter serve the cause of democracy-building and the rule of law if
 approached from a managerial rather than from an organic perspective,simply because democracy-building has more to do with decentralizedactivities than with autonomous regional or local organizations. In thisregard, the historical experience of state-building since the 18th centu-ry in the more stable democracies is instructive. A socio-political con-struct such as the modern state—with a capacity for equal treatmentand delivery of security for all of its subjects, as well as of basic social
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services for the weaker—was made possible only by counteracting theparticularism of local bosses and local interests. In the case of electoralbodies, a mix of centralized authority and decentralized managementseems to be more promising in moving towards an electoral adminis-tration that can be effective nation-wide and that can also give all par-ties equal and neutral treatment. As elections deal with the massive useof resources during a short period of time and are subject to deadlines,a need for some decentralized management is strong.
 Finally, some recent examples of successful decentralization of par-ticular operations of the electoral process should be mentioned. In theRussian Federation, the printing of ballots by Subject ElectoralCommissions and their distribution by territorial commissions hasbeen considered a success. South Africa, learning from past experience,decentralized the management of local elections in 1995 and found thatthey went better than in 1994, when they were not decentralized. Asimilar result emerged in Lesotho in 1998. In 1993, all training and thehandling of electoral materials was centralized, but in 1998, registrationand polling officials were trained by returns officers in each con-stituency, and the distribution of materials was also organized in adecentralized manner. Thus, 1998 was more effective and probably lesscostly than previous elections.
 In Spain, substantial cost reductions were achieved during the1990s by the regional printing of ballots after a public competitionamong a large number of firms. In Haiti, after the negative experienceof the 1995 elections, the Provisional Election Council encourageddecentralization, allowing its operation division and lower bodies tomake decisions at the local level, and improvements were acknowl-edged (Nelson, 1998, p. 85). In Namibia and Botswana, voter registra-tion became continuous in 1997, carried out by part-time registrationofficers at the constituency and ward levels, who are paid a fixedamount but also receive an incentive bonus according to the number offorms completed. The registers are aggregated on a monthly basis intothe local and national registers. Training in these two countries is also
 58

Page 60
                        

decentralized (returning officers are trained at the national level; theyin turn train presiding officers, who train all other election officers). Thedistribution of electoral materials is likewise decentralized. All thesemeasures have proved cost-effective.
 Elections Run by Executives
 Elections run exclusively by governments—for example, those inBelgium and Denmark—usually rely on an administrative apparatus ofregular district and municipal offices at which a number of special offi-cials are temporarily appointed by the Ministry of Interior for the pur-pose of elections. This usually involves judges and other legal profes-sionals. A special permanent office in charge of electoral affairs is partof the Ministry. In some countries, an agency outside the Ministry ofInterior or of Home Affairs is responsible for administering elections.In Sweden, the National Tax Board is the central electoral authority,while the actual conduct of electoral operations is the responsibility of280 local municipal committees. In very decentralized Switzerland, thefederal chancellery is the general coordinating authority of elections,but state chancelleries in each of the 20 cantons and six half-cantons areresponsible for the actual conduct of elections. In all cases, though, theregular courts of justice adjudicate electoral disputes.
 A still more decentralized pattern exists in the United Kingdomand in Ireland, where elections are managed by local authorities underthe coordination of a voluntary body, each country’s national associa-tion of electoral officials. In each case, this association produces elec-toral regulations and develops standard procedures and guidelines forthe entire country.
 In the UK, individuals who wish to become electoral officials mustpass a public examination established in 1997. The nominal electoralauthorities are the Home Office in England and Wales, the ScottishHome and Health Department and the Northern Ireland Office.Nonetheless, the head of the Association of Electoral Administrators
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has an increasingly important voice. Elections are the responsibility ofgovernment offices in the various local authority areas. In each parlia-mentary constituency, certain officers perform electoral duties untiltheir term of civil service ends — the sheriff of a county, for county con-stituencies; the chairman of a district council, for borough constituen-cies; and the mayor of the borough, for the London borough con-stituencies. This traditionally rooted system of election managementhas not been immune to criticism and demands for reform. A recentreport by the Hansard Society Commission on Electoral Campaignsrecommended that the United Kingdom consider following theAustralian and Canadian examples and change its structures and lev-els of institutional independence (Goodwin-Gill, 1998, p. 55).
 In Ireland, the nominal chief election authority is the head of thefranchise section of the Department of the Environment. The chair ofthe Association of Returning Officers and Electoral Administrators ofIreland also has a say, as mentioned above. Each returning officer isresponsible for electoral activities within his or her constituency andreports results to the Department of the Environment. Returning offi-cers are the sheriffs of the counties or the county registrars. TheAssociation of Returning Officers is a voluntary body that provideselectoral information and advises officers on electoral concerns.
 Supervisory Bodies
 The “French model” of electoral administration, traditionally been con-sidered centralized, is in fact anything but centralized – and has servedas a paradigm in countries where elections are administered by theexecutive under the supervision of a collective judicial body. In France,the general management of elections is a responsibility of the Ministryof Interior under the surveillance of two different collective judicialbodies, depending on the kind of elections: the constitutional court(Conseil Constitutionnel) for presidential and parliamentary elections, oran administrative court and its local branches (the Conseil d’Etat) for
 60

Page 62
                        

regional and municipal elections. Election offices at those councils havesome administrative responsibilities during the elections, like the offi-cial counting and the announcement of results. The ConseilConstitutionnel consists of nine members, three of whom are appointedby the President of the Republic, another three by the President of theSenate, and the remaining three by the President of the NationalAssembly, each for a nine-year term. Since 1998, the register of votershas been permanent and automatically updated; citizens above the ageof 18 are given a voting card. As in Spain and other countries, drawingup voter lists is a responsibility of administrative committees in themunicipalities, but they are consolidated at the National Institute ofStatistics. Claims and complaints are decided by the councils; however,appeals of a council’s decision must go to the ordinary court of appeals.
 When the possibility of creating independent commissions as analternative to the “French model” is discussed in Francophone Africa,one often hears the argument that independent electoral bodies wouldbe incompatible with the legal concept of administration; and that nogovernmental body can be independent because the sovereign author-ity of the state is indivisible. However, the judiciary in all these states istheoretically independent of the executive, without any encroachmenton state sovereignty or its legal status. An independent electoralauthority is therefore perfectly feasible theoretically as well as practi-cally.
 Following the French pattern, Spain has developed a still morecomplex electoral administration, as required by the 1978 Constitutionfor a quasi-federal state. This administration is described in some detailin the case study section of the paper. As in most of the continent, gen-eral elections are administered by the Ministry of Interior and super-vised by a collective body composed of judges and law professorsappointed by Parliament with the consensus of political parties. Apolitical party component in the supervisory bodies of the “Frenchmodel” of electoral administration also exists in Austria, Germany,Netherlands, Norway, Portugal and Spain, (in Germany, party repre-
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sentatives are included in the different electoral governing bodies, asthere is no supervisory authority). But the supervisory bodies have ajudicial character in France, Italy and Greece.
 The structures of electoral bodies generally stem from their func-tions, whether they are responsible only for the supervision of execu-tive-run elections or fully responsible for the electoral process as awhole. A close look at the specific supervisory functions of each typeof institution (some regulatory, surveillance and adjudication capacity)gives rise to the question of whether purely supervisory bodies are aseffective in their monitoring role as full-fledged commissions. The for-mer tend to be temporary bodies that operate only during the electoralperiod. Moreover, they tend to be composed of judges, legal profes-sionals and political party representatives, frequently changing fromone election to the next and therefore often unable to develop realexpertise in the field of election administration. They also tend todepend administratively on office and technical support from parlia-ment or the ministry in charge. These managerial and technical limita-tions should be viewed in tandem with criteria of political neutralityand transparency in the conduct of elections. From this latter perspec-tive, the effectiveness and efficiency of supervisory commissions isclosely tied to the ability of political parties to take part in all stages ofthe electoral process, either through membership in the supervisorycommissions or by their presence during each of the different electoraloperations, from registering voters to counting ballots to announcingresults. In other words, supervisory bodies with a limited permanenceand organizational strength can nevertheless develop a capacity forsupervision and control directly related to the strength and effective-ness of the political parties and other monitors of the electoral process.Conversely, in the absence of political party agents and other monitorsat the different levels of the electoral operation, the leverage of super-visory commissions is lower than that of full-fledged commissions insupervising and controlling elections.
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Independent though Party-Based Electoral Commissions
 Are independent party-based electoral commissions equivalent to non-partisan electoral bodies? The former frequently imply that the recruit-ment of the commissioners becomes a party-based activity, either whol-ly or partially. It also implies that commissioners who hold office fora fixed term cannot be dismissed except for malpractice or crime,which can be determined only after investigation. Consequently, multi-party based commissions basically require confidence among theparties and between the parties and the government. By contrast, anon-partisan commission calls for the availability of a non-partisancareer civil service.
 A neutral professional civil service is rare in most democratizingcountries in either the developing world, where a solid state apparatusis rarely in place, or in former one-party states. The latter may have hadan efficient, but party-based administration that is unlikely to be trust-ed by all contestants in truly competitive elections. Yet there are coun-tries where both situations exist – where a professional civil service haslong existed, but where elections have never been run by commissionsindependent of the executive (that is, most of continental Europe andsome Commonwealth countries, like Australia until 1984). Others, likeUruguay, may have strongly party-based electoral commissions togeth-er with a solid civil service tradition. It is the absence of political confi-dence that generally explains developments towards independentcommissions, usually with a party component that is either fullyformalized or implied in the process of nominating and appointingcommissioners.
 Politicians, practitioners, analysts and consultants increasinglystate that, especially in transition politics, party-based electoral com-missions play a key role in consensus-building and good governance.They can contribute significantly to the three main assets of democrat-ic governance: participation (because EMBs help articulate processesfor mobilization of voters and administer the balloting); policy-making
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(through negotiation and consensus among the different actors of theelectoral competition); and rule of law (specifically in the realm of exer-cising those political rights associated with the vote).
 Among the few older democracies where elections are run by inde-pendent commissions, Canada and Australia are the main exampleswithout a party-based electoral administration. Elections Canada is anindependent, non-party based institution, a permanent body of 295returning officers (one for each electoral district) whose chief isappointed by Parliament and serves until retirement. The AustralianElectoral Commission is also a non-party based, independent andpermanent administration, accountable only to Parliament, but headedby three commissioners, only one of whom is a full-time employee.The commission employs around 800 officials on a permanent basisin all the different constituencies. (See Annex for a more detaileddescription.)
 In most countries, political parties constitute part of the electoralcommissions, as many laws mandate that a number of commissionersbe nominated by political parties or by parliaments upon party con-sensus. Among stable Western democracies, this is the case for the elec-toral commissions constituting the U.S. Federal Election Commission,as well as those of Malta and Iceland. It is also the case for the supervi-sory electoral bodies in Austria, Germany, Holland, Norway, Portugal,and Spain, among countries with a “French” type of electoral adminis-tration. Other Western European countries with the same model havecommissions or councils strictly composed of judges, as in France, Italyand Greece.
 Curiously, most Latin American countries did not follow a“Spanish model”, but one in which commissions are party-based orhave a party component, are independent from the executive and havea highly centralized character. Party-based commissions exist in mostof Latin America (Bolivia, Colombia, Ecuador, El Salvador, Guatemala,Honduras Mexico, Nicaragua, Panama, Paraguay and Uruguay), andsome of these countries—notably Uruguay —are among the most sta-
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ble democracies of the world. In Latin America, the only country fol-lowing the “French model” is Argentina, with a commission composedonly of judges. Non-partisan commissions also can be found in Brazil,Chile, Costa Rica and Peru. In the Caribbean, the most common patternis a commission appointed by the President after consultation with thePrime Minister and the leader of the opposition; these can be seen inBahamas, Barbados, Dominica, Saint Lucia, and Trinidad and Tobago.The participation of political parties is clearly established in countrieslike the Dominican Republic, Guyana, and Jamaica.
 Upon achieving independence, Latin American countries tried todistance themselves from European traditions. They followed a NorthAmerican pattern by adopting federalism, the institution of the presi-dency, and a separate election for parliament — all of these, however,shaped within a tradition of centralized government. National electoralcommissions or tribunals did not exist in North America. LatinAmerican countries generally established them by constitutionalreform during the first half of the 20th century. Yet at the end of the 20thcentury, most of new democracies both in and out of the Americas areadopting a similar pattern of electoral administration: independentpermanent multi-party based commissions. Like the constitutional banon the reelection of the president, which is now common in much ofsub-Saharan Africa as well as Latin America, independent but party-based electoral tribunals have been designed as a safeguard of the fran-chise in an atmosphere of political mistrust and of excesses by execu-tive power. Similar institutions seem to arise in the presence of similarproblems.
 Most African electoral commissions and supervisory bodies (Benin,Botswana, Central African Republic, Cote d’Ivoire, Liberia,Madagascar, Morocco, Mozambique, Senegal, South Africa, andZambia) fall into this category of independent party-based tribunals.4
 So do those of most of Eastern and Central Europe (Russia, Ukraine,Hungary, Albania, Macedonia, Czech Republic, Slovakia, Romania,
 65
 4 The supervisory authorities of Lesotho Namibia, Tanzania and Uganda have a judicialcharacter.
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Bulgaria, Georgia, Estonia, Latvia and Lithuania). Poland and Croatiahave commissions composed only of judges. In the Central Asianrepublics, most central commissions have members appointed by thePresident with approval by or from names submitted by Parliament. Itseems that whatever political pluralism exists in the assembly may beassumed by the electoral commission. But because party affiliation andorganizations are so loose in that region (with the partial exception ofKyrgyzstan), the composition of commissions basically reflects politicalsectors supportive of the government, specifically in Kazakhstan,Tajikistan, Turkmenistan and Uzbekistan.
 In most of Asia, commissions and supervisory bodies are party-based; this is true for Cambodia, Japan, Korea, Mongolia, Nepal,Taiwan, and Thailand. Non-party based Asian commissions exist inBangladesh, India, Malaysia, Pakistan and the Philippines; and, in thePacific region, in Australia and New Zealand. In the Middle East, thecommissions of Yemen and Palestine also have a party component.
 Permanent and Professionally Staffed Electoral Commissions
 Another trend is the increasing introduction of permanent professionalstaff to support electoral bodies. Although political confidence andneutrality are the reasons most often invoked in support of creating apermanent electoral administration, reasons of technical and adminis-trative efficiency have equal importance. The issue of the permanentcharacter of EMBs is at the core of the possibilities for institutionalcapacity-building and sustainability. Most experts believe that electoralcommissions in new democracies have frequently been slow in deliv-ering efficient service largely because election administration continuesto be a temporary and/or part-time assignment more often than not.The establishment of a professional and full-time staff has evolvedslowly in many countries; one frequently finds electoral administra-tions staffed by a number of permanent employees (rather than by civilservants) who have been recruited and trained by the commission itselfaccording to professional civil service criteria.
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The main reasons for the slow pace towards permanently and pro-fessionally staffed commissions stem from the inertia of the methods ofthe single-party era and the persistence of institutions from the colonialpast. More important, ruling parties often fail to act because they donot want any institution to have autonomy. This problem can arisewith regard to the powers granted to the electoral body by the law, themethod of appointing the electoral authorities, and the degree offinancial control over the electoral administration by the government.All these factors also have direct impact on the effectiveness of apermanent electoral authority as a public institution and on its organi-zational and technical strengths. Generally, the problem lies with thedominant political force rather than the opposition. Equally important,governments still tend to perceive elections as only temporaryphenomena rather than a permanent feature of political life. In manycountries, permanent electoral bodies have been accepted with increas-ing government recognition of the need for ongoing voter registrationand for the administration of local elections and by-elections.
 Although a legally established permanent authority is not theequivalent of a body with full-time employees throughout the term ofthe legislature, this legal provision has been made in an increasingnumber of countries and should be considered a first significant step inthe development of a permanent electoral administration. The issuehere is not so much a permanent autonomous body as the establish-ment of a permanent secretariat for an electoral commission so that itdoes not have to engage temporary personnel who are inexperienced inelectoral processes. This in itself is often a challenge within the chal-lenge of establishing a permanent electoral authority. Some long-stand-ing commissions, such as that of Kenya, do not yet have their own sec-retariat; others, such as that of Lesotho, have a secretariat, but it is notfully empowered. By contrast, late in 1998, the Malawian commissioncreated its own secretariat, and in Benin the elections secretariat, whichhad been located in the Ministry of the Interior, was granted indepen-dent status as the permanent secretariat to the temporary electoral
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supervisory commission and was put under the authority of theConstitutional Court. In all cases, the challenge of establishing a secre-tariat must be met before an independent commission can be fullyeffective.
 Still, a permanent electoral administration that carries out opera-tions continuously need not be viewed as a sizeable bureaucratic appa-ratus. Usually, a full-fledged commission has a core staff at its centralheadquarters and deploys small contingents at its regional officesand/or constituency offices. During elections, it hires temporary per-sonnel as needed at the local level. This is true of both non-partisanand party-based commissions. The latter can be very efficient if staff istrained in accordance with civil service regulations. Uruguay providesa good model in this regard; its party-based electoral authority hasrested solidly on a highly professional civil service staff for almost acentury.
 Ad hoc commissions can be found in countries where peace-keep-ing authorities operate: Namibia in 1989, Cambodia in 1993,Mozambique in 1994, Palestine in 1996, Liberia in 1997, Haiti since 1990and Bosnia-Herzegovina under the Dayton Accords. None of theseshould be considered models of cost-effectiveness and efficient plan-ning, given the uncertainty of the political environment and the highcosts of peace-keeping operations. Most of these ad hoc bodies movedtowards permanence after the first election, except in Palestine, Haitiand Bosnia. In Palestine, an ad hoc commission was established for thesecond time by end of 1996 for anticipated municipal elections that didnot take place. In Bosnia-Herzegovina, a Provisional ElectionCommission supervised by the head of the OSCE mission for the 1998local, parliamentary and presidential elections. Under the DaytonAccords, the establishment of a permanent electoral administration isscheduled for the immediate post-transition period. It is expected toinclude representatives of the political parties at all levels, despite thefact that the number of parties exceeds the number of parliamentaryseats. Only the three ethnic or nationalist parties had participated in the
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commission under the provisional authority. In Haiti, the PermanentElection Commission envisaged by the Constitution has not yet beenappointed. Other transitional countries have moved quickly from adhoc towards permanent commissions: Georgia in 1995, both SouthAfrica and Yemen in 1996, and Lesotho in 1997.
 Countries that have held second- or third-cycle elections with adhoc commissions are rare and their example should be consideredrisky. Benin, Burkina Faso, Madagascar, Mali and Romania have hadcommissions with only supervisory responsibilities, althoughBulgaria’s is fully responsible for elections. The argument that ad hocstructures are more cost-effective than permanent ones remains to bedemonstrated. As the expatriate chief electoral officer of Lesotho in1993 stated in her post-election report:
 The arrangements recommended for a well-structured electionmachinery will no doubt be a costly exercise to implement, speciallyin the initial stages. Thus one may be tempted to accept the establish-ment of an electoral office with personnel put together in an ad hocmanner to carry out a very technical exercise whenever the need aris-es, simply because it may appear less expensive on paper. It should beborne in mind, however . . . that the conduct of elections is a veryexpensive exercise, whatever the system of operation. Hence the ques-tion to consider is whether the exercise should be one of expediencywith all its associated problems or whether there should be put inplace an efficient election machinery and consequently an effectiveelectoral process. (Chief Electoral Officer, 1993)
 Operational Divisions and Local Electoral Authorities
 Most of the election operations performed by EMBs are carried outthrough their permanent staff with the assistance of temporary officialshired at the time of elections. Normally, different functional divisionsare established as an electoral administration develops. All or some of
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the following structures are found in a given well-developed electoraladministration: a personnel division for the recruitment and training ofelectoral officials; a financial division to manage the budget; a legaldivision for drafting regulations, developing procedures and evaluat-ing complaints; a logistical division responsible for communicating anddistributing election materials; a data processing division for estimat-ing quantities of materials and for tabulating results and statistics; andan information and publicity division to develop education programsand to disseminate information from the commission. Sometimes, aliaison division has the task of relating to the government and otheragencies (Garber, 1994; Harris, 1997).
 The importance of local government officials (whether at theprovincial, municipal or district level) in conducting electoral opera-tions should not be underestimated. This has important operationaland cost implications. They can in effect control elections, especiallywhere higher-level electoral authorities are not permanent bodies, sim-ply because these officials have some permanent staff at their com-mand, whereas the electoral bodies do not. Additionally, a large pro-portion of the electoral costs incurred by local governments are nor-mally absorbed by their ordinary operational budgets and never quan-tified by central electoral authorities; they therefore do not constitute apart of the national electoral budget approved by the government orparliament. This is a major reason for the apparently low cost per elec-tor in countries like Pakistan; it also accounts for the fact that costs perelector in most of Europe are only rough estimates by electoral officialsaccording to their assumptions of what local governments may spendfor elections.
 Apart from the electoral functions performed directly by the elec-toral administration, it is standard practice to contract out a number ofoperations to external services or firms—particularly those activitiesunfamiliar to civil servants or not regularly carried by the machinery ofstate. Among these tasks are the printing of ballots; the totalling of thevote after the counting of ballots at the polling stations; or the distribu-
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tion of electoral materials. In today’s multi-national economic system,the traditional practice of a state’s engaging firms that employ only itsown nationals has given way to one in which governments must dealwith domestic contractors that unavoidably have dealings with foreignfirms and may even be their partners within the broader network ofmulti-national corporations. A number of traditional suppliers of elec-toral materials in the UK, Canada or the USA are now linked to newpartners in other countries with stable or new democracies in Europe,
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 Box 4 COST-SAVING MEASURES IN SPAIN
 After almost 40 years of authoritarian rule, Spain re-establisheddemocracy in 1976 through a negotiated transition between reformersof the old regime and the opposition. The first multi-party generalelections took place in May 1977 and a Constitution was approved byreferendum in December 1978. Parliamentary as well as regional andmunicipal elections have been held ever since according to theConstitutional calendar.
 The management of elections during the last 20 years has allowedthe Spanish electoral authorities experience with a number of actualand potential cost-effective measures:
 • Decentralized printing of ballot papers since the late 1980s(party lists are different in each of the 52 provinces) and widening thebidding to a larger number of firms. Savings of 50 per cent or morehave moved the cost per ballot from 1.6 pesetas to 0.60 per ballot, thisone item resulting in a reduction of approximately US$2 million perelection;
 • Increasing competition for contracts to tally the vote, one of themost expensive electoral operations, along with per diems to pollingofficers and security agents. The resulting savings of some 25 per centamounted to around US$1.7 million per election;
 • Limiting voter information campaigns by the Ministry to thestate-owned media, where air time is free. Expenditures were reduced
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Latin America or South Asia. In Africa, for the time being, sensitive election materials must be
 purchased overseas, because the private production facilities of mostcountries are still too limited. Indeed, buying basic electoral materialsabroad at high cost has been frequently criticized. In addition to themistrust among political parties, discussed elsewhere in this paper, twoother issues involved in these criticisms deserve separate considera-tion. The first is the cost of high-quality paper or other materials, whichcan be lowered by reducing the desired standard of the product, and ofcourse—if politically advisable—having these materials produced athome. The second is the issue of how these materials can be domesti-cally produced and by whom. Where there are no state facilities or pri-vate firms that can do this —that is, if industries are entirely local ormulti-national, which is usually the case—out-sourcing production toforeign firms is the more expedient and effective way of meeting needs.
 If recent trends in the more stable democracies of the industrial
 72
 Box 4 (continued)from 1.3 billion pesetas (approximately US $13 million) to around100 million (US $1 million), the cost of creating messages;
 • Decentralizing procedures for preparing and implementing thebudget, making each agency formally accountable for its own budgetand accounting;
 • Substituting disposable ballot boxes for the current hard plas-tic boxes, which reduces both storage and production costs, sinceabout 30 per cent of all boxes are irrecoverable after an election; thistype of cost-effective measure has already been taken in Australia;
 • Substituting a single ballot model for the current multiple bal-lots (there are as many ballots available as there are party lists), withsubsequent savings on the printing of ballots and a more rationalorganization of the polling space, where ballots for each list must bedistributed.
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world and of developing countries are to prevail in new democracies,more joint ventures and the merging of local and foreign firms will takeplace in the near future; this should generally prove cost-effective forelectoral administrations. As in the case of Spain, considerable savingscan be realized simply by widening the scope of competition amonglocal contractors (which tend not to be “local” any longer in this, as inother fields of the economy). In no case, however, does it seem that the
 government is the most cost-effective producer of electoral materialsand services, as these are not needed on a daily basis.
 73
 Country andElection Year
 Canada 1997
 U.S.A. 1996
 Belgium 1995
 Denmark 1994
 Finland 1995
 Germany 1994
 Netherlands 1994
 Norway 1997
 Spain 1996
 Sweden 1994
 Switzerland 1995
 UK 1997
 Election Budget(US$ million)
 145
 146.2
 11.5
 9.0
 5.5
 61.7
 12.0
 16.1
 66.0
 8.1
 25.1
 35.1
 Registered Voters(Millions)
 19.6
 146.2
 7.2
 3.9
 4.0
 60.4
 11.5
 3.3
 31.0
 6.5
 4.6
 43.7
 Cost Per Elector (US$)
 7.4
 1.0
 1.6
 2.3
 1.4
 1.0
 1.0
 4.8
 2.1
 1.2
 5.4
 0.8
 ElectionBudget(US$ million)
 24.0
 1.3
 800.0
 RegisteredVoters(Millions)
 2..9
 3.2
 108.5
 Cost Per Elector (US$)
 8.3
 0.4
 7.5
 Country and Election Year
 Bosnia-Herzegovina 1996
 Georgia 1995
 Russia 1995
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The Cost of Elections
 The cost of organizing and managing elections varies with the condi-tions under which they are held. Because this issue is extremely com-
 plex, both conceptually and methodologically, this paper attempts onlya gross comparative quantification. Yet this analysis is importantbecause even rough estimates developed from the scant information
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 Country andElection Year
 Brazil 1994
 Costa Rica 1994
 Chile 1997
 Dominica 1995
 El Salvador 1997
 El Salvador 1994
 Haiti 1995
 Guatemala 1996
 Nicaragua 1996
 Nicaragua 1990
 Mexico 1997
 Panama 1994
 Paraguay 1998
 Uruguay 1994
 Election Budget(US$ million)
 220.0
 3.0
 10.0
 0.38
 9.4
 11.8
 14.5
 6.6
 18.0
 21.0
 305.0
 9.3
 6.7
 8.3
 Registered Voters(Millions)
 94.7
 1.9
 8.1
 0.57
 3.0
 2.7
 3.6
 3.7
 2.4
 1.7
 52.0
 1.5
 1.8
 2.3
 Cost Per Elector (US$)
 2.3
 1.7
 1.2
 6.5
 3.1
 4.1
 4.0
 1.8
 7.5
 11.8
 5.9
 6.2
 3.7
 3.5
 Country andElection Year
 Palestine 1996
 Election Budget(US$ million)
 9.0
 Registered Voters(Millions)
 1.0
 Cost Per Elector (US$)
 9.0
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available adds to our knowledge of the democratic process. Sample
 references for 49 countries are provided in Table 2.3 below. However,
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 Country andElection Year
 Angola 1992
 Benin 1996
 Botswana 1994
 Burkina Faso 1997
 Ethiopia 1992
 Ghana 1996
 Kenya 1997
 Lesotho 1998
 Liberia 1997
 Malawi 1994
 Mali 1997
 Mozambique 1994
 Senegal 1998
 So. Africa 1994
 Uganda 1996
 Election Budget(US$ million)
 100.0
 4.0
 1.0
 4.8
 5.0
 6.0
 33.3
 6.0
 4.6
 8.0
 24.5
 64.5
 12.8
 250
 26.9
 Registered Voters(Millions)
 4.5
 2.5
 0.37
 4.9
 13.5
 9.2
 8.9
 0.83
 0.75
 3.8
 5.4
 6.3
 3.1
 22.7
 7.2
 Cost Per Elector (US$)
 22.0
 1.6
 2.7
 1.0
 0.6
 0.7
 3.7
 6.9
 6.1
 2.1
 4.5
 10.2
 4.1
 11.0
 3.7
 Country andElection Year
 Australia 1996
 Bangladesh 1996
 Cambodia 1998
 Cambodia 1993
 India 1996
 Nepal 1994
 Pakistan 1997
 Election Budget(US$ million)
 37.0
 9.6
 26.0
 200.0
 600.0
 4.8
 26.0
 Registered Voters(Millions)
 11.9
 56.7
 5.5
 4.7
 592.0
 12.3
 56.6
 Cost Per Elector (US$)
 3.2
 0.17
 4.7
 45.5
 1.0
 0.4
 0.5
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these figures are not always comparable. Items differ from one elec-toral budget to another. Nor do the statistics take into considerationvarying costs of living in different countries, or conversion and adjust-ments of exchange rates for different years. Since the data belong to afive-to-seven-year time span, the figures in this and subsequent chap-ters are expressed in current U.S. dollars at the time of a given election,as opposed to in real dollars, unless otherwise specified. Given thesecaveats, the table furnishes an empirical picture of variations in grossmagnitude among some countries of widely varied political situationsin the different regions of the world. A detailed citation of the sourcesof budget figures for the 49 countries can be found at the beginning ofthe References chapter.
 Table 2.3: Cost of Elections
 North America and Western Europe
 Eastern and Central EuropeEast and Central EuropeLatin America and the Caribbean
 Middle East
 Asia and Pacific
 Africa
 In view of the cost variations, a world average would have little realmeaning. Costs fluctuate significantly within as well as betweenregions. The average cost per registered voter ranges from around$0.50 in Ethiopia, Georgia and Pakistan to around $10 and more inAngola, Bosnia-Herzegovina, Mozambique, Nicaragua, Palestine and
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South Africa. Most of the remaining countries lie somewhere inbetween, around three main clusters: those with costs per elector closeto $1 like the United States, most Western European countries, some ofLatin America and Africa; those with costs close to $3, like most of LatinAmerica, some of Africa, and some of Asia and the Pacific; and, finally,countries with costs of $5 to $6, like Switzerland, Mexico, Cambodia in1998, Kenya and Liberia.
 A very significant factor in explaining cost variations is duration ofprevious experience with multi-party elections. Significant cost differ-ences exist between routine elections in stable democracies, elections intransitional democracies, and elections during special peace-keepingoperations. In countries with longer multi-party democratic experi-ence, elections are consistently less costly than in countries where suchelections constitute a new undertaking. This trend cuts across regions,levels of economic development and even interruptions of electoralpractice by military breakdowns. Low electoral costs, approximately $1to $3 per elector, tend to be manifest in countries with longer electoralexperience: the United States and most of the Western European coun-tries; Chile ($1.2), Costa Rica ($1.8) and Brazil ($2.3) in Latin America;Benin ($1.6), Botswana ($2.7), Ghana ($0.7) and Senegal ($1.2) in Africa;India ($1) and Pakistan ($0.5) in Asia; and Australia ($3.2).
 In most countries that have less multi-party electoral experience,costs tend to be higher, even taking into consideration elections thathave taken place as part of peace-keeping operations, where the costper elector is highest. Mexico ($5.9), El Salvador ($4.1) and Paraguay($3.7) can be mentioned in Latin America; Lesotho ($6.9), Liberia ($6.1)and Uganda ($3.7) in Africa; and Russia ($7.5) in Eastern Europe.
 Thus, duration of electoral practice is in itself a cost-reducingmechanism, perhaps the most important during the stage of democra-tic consolidation. Since a longer-term perspective is by definition diffi-cult when assessing election costs in new democracies, the above find-ings offer strong support for the claim that efforts at capacity-buildingin electoral administrations are probably cost-effective in the longer
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term. These findings also support the idea that establishing and con-solidating a permanent electoral administration as the repository formanagerial capacity development with regard to elections — withinboth the political and the administrative systems — is a cost-effectivepractice.
 As might well be expected, elections held as part of broader andlonger-lasting peace-keeping operations are the costliest of all.Nicaragua in 1990 ($11.8 per elector), Angola in 1992 ($22), Cambodiain 1993 ($45.5), Mozambique in 1994 ($10.2), Palestine in 1996 ($9) andBosnia-Herzegovina under the Dayton Accords ($8) are cases in point.This is not to say that a cost-effective approach cannot or should not beused for special operations, but that it would function to a much morelimited extent than in simple transitional electoral politics, or, indeed,in routine periodic elections. In the Cambodian case, in which donorssubsidized both elections, it would be hard to demonstrate that thehigh-cost elections in 1993 (at $45 per elector) were better organized orproduced a more positive political outcome than did those of 1998,which were run at costs closer to the standard of the politics of democ-ratization ($5). Somewhat less dramatically, both Nicaragua and ElSalvador also demonstrate that second elections after peace-keepingoperations can be run significantly less expensively: costs droppedfrom $11.8 in 1990 to $7.5 in 1996 in Nicaragua; and from $4.1 in 1994 to$3.1 in 1997 in El Salvador. Consequently, elections as part of specialpeace-making and peace-keeping operations should be considered sep-arately for both analytical and strategic policy purposes.
 The evidence from the eight case studies included in this paper (seeAnnex) corroborates the findings above that elections run by ad hoc ornewly established commissions are more costly than those adminis-tered by more experienced permanent bodies: note Russia at $7.5 perelector and Haiti at $4.0, compared to Uruguay, Australia andBotswana at around $3, Spain at $2, and Pakistan at less than $1. Thefact that elections in some of these countries were run at lower costs bygovernments under the supervision of an independent commission (as
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in Spain) or without such a body still in operation (as in Senegal andBotswana) does not affect the working hypothesis about the perma-nence of an electoral administration. In Spain and the two Africancountries, such an administration exists within the executive branch.This differs from elections run exclusively by executives – an historicalresidue that has largely disappeared during the last decade as dys-functional for transparency and neutrality in the conduct of elections.
 The Administration and Cost of Elections (ACE) Project, a jointventure of the United Nations Department of Economic and SocialAffairs (DESA), the International Foundation for Election Systems(IFES), and the International Institute for Democracy and ElectoralAssistance (IDEA), includes a number of guidelines on budgeting forvoting operations in a cost-effective manner. Because elections are nowa worldwide activity, there is plenty of scope for comparing costs andseeking out the most effective use of resources, despite the presentpaucity of electoral budget information and the shortcomings in thedata now available. However, even if international comparisons aredifficult with regard to costs of materials and services, as well as themethod of organization, in-country comparisons can be very useful ifproper records are kept. Finally, the skills and responsibility of the elec-toral manager will vary greatly depending on the type of process; thedistinction between routine and special electoral processes is particu-larly relevant.
 In all cases, however, good budget management is essential as aninstrument of planning. In the words of the director of elections ofNamibia, “The budget is probably the best policy tool . . .Whenever abudget or the costing of elections is construed, goal-setting becomesfundamental and functional. Goal-setting must, however, be rationallyrelated to financial resources available” (Totemeyer, 1997, p. 123).
 Among the most interesting itemized costs are those related toboundary delimitation, registration and vote-counting. Boundarydelimitation is not generally an activity included in general electoralbudgets, as it does not usually take place before every election. In elec-
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toral systems of majority rule in single-member constituencies, it is cus-tomary to revise district boundaries approximately every five to tenyears following new population updates and censuses. In systems ofproportional representation, constituencies are usually established inthe Constitution as well as electoral laws (as in Spain and most of LatinAmerica), following administrative divisions and the creation ofprovinces, departments or similar geographic entities that do notchange easily or frequently. In either situation, boundary delimitationis an expensive activity; whenever it is undertaken, it usually receivesresources specifically allocated for this purpose. In some countries, aspecial boundary delimitation commission exists or is put in placewhen the occasion demands, but more frequently, this is a responsibil-ity of the independent electoral commission. The ACE Project includesfive case studies on this issue: Australia, Canada, Germany, NewZealand and the United Kingdom. In Germany, for example, a specialdelimitation commission is appointed by the President at the beginningof the legislative term to make recommendations on boundary changesnationally. In some cases, Parliament accepts these recommendations;in others, no action is taken. By contrast, in the UK, four boundary com-missions, one for each of the provinces, have been appointed on fivedifferent occasions since 1947. In Australia, what is called “redistribu-tion” within a state can take place every seven years for any number ofreasons, and it is done by special commissions basically composed ofelectoral officers from the central and the provincial levels.
 Apart from party and campaign activities, the costs of voter regis-tration may be among the highest in the electoral process, particularlyfor new elections. Two caveats are pertinent here, one substantive andthe other methodological. First, national electoral budgets in stabledemocracies do not usually include registration costs; registers tend tobe kept and updated on a permanent basis and are usually a responsi-bility of offices other than the electoral administration proper —localauthorities, a national statistics office, or a combination of both.Although registration costs in this type of system are hard to calculate,
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they belong to routine activities of the state administration and musttherefore be considered significantly lower than the costs of massiveregistration undertakings for the purpose of a given election – particu-larly a first election and/or a post-war election that involves displacedpopulations, along with damaged communications systems and trans-port infrastructures.
 Second, for international comparisons, it is appropriate to includethe cost of special registration operations as part of the electoral bud-get, for both interpretive and strategic reasons. As an activity, such spe-cial registrations constitute an integral element of the entire democrat-ic mobilization process; they involve personnel, materials and interna-tional assistance. Moreover, because these registrations require the allo-cation of special resources, the costs of registration are the first to beconsidered by international donors. ACE makes the following generalrecommendations for cost-effectiveness: First, do not reinvent thewheel; instead, adapt models that have proved successful elsewhere.Second, use existing databases if possible. Finally, strive for a sustain-able process that is constructed for using the data again.
 If results are to be delivered in a timely fashion after polls close, thecost of counting the vote is likely to be high. It involves hundreds, per-haps thousands of reporters and complex computer operations.However, the benefits in transparency and public confidence providemanifold justifications for these costs. Rapid counting and transmissionof the tally clarifies the political scene, fosters acceptance of the results,and leaves little room for uncertainty, rumors and post-polling compe-tition among contenders. The ACE Project describes vote-countingprocesses in four countries (Burkina Faso, Ghana, Spain and Sweden).It also includes material on counting costs, giving several guidelinesand recommendations, such as using existing infrastructure and mak-ing a cost-benefit analysis of alternative technological solutions beforea decision is taken. Whatever these alternatives may be, the greater thecontinuity from one election to another, the higher the savings in mate-rial and training costs.
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Control over Party and Campaign Finance
 Closely related to the issue of the direct costs of elections is the thornyissue of party funding and campaign financing. This paper providessome limited evidence, which may point to several policy directions inthis area. The main findings are the following:
 First, political parties tend to receive public funding largely on thebasis of electoral returns. In the case of Western Europe, public fundingis more frequently provided to support current party operations thanto support specific election campaign activities. Belgium and Spain areexceptions in that they also provide separate funding for elections.This is also the case in about half of the Latin American countries,including Argentina, Brazil, Colombia and Mexico among the largernations (del Castillo and Zovatto, 1998, Annex I). Public funding to par-ties for campaigning is the rule in the United States, but does not existat all in Chile or the United Kingdom. In most of new democracies ofCentral and Eastern Europe, Africa and Asia, some public funding ofparties is provided for electoral operations.
 Second, as public funding usually does not preclude the privatefinancing of parties, ceilings on campaign expenditures, as well as theobligation to submit income and expense reports to the electoralauthorities, are increasing in both old and new democracies. The elec-tion authorities of new democracies frequently complain that politicalparties do not comply with this reporting obligation properly or quick-ly. In the older democracies, too, the election authorities sometimes losefull control over campaign financing and political party expenses. TheUnited States Federal Election Commission was established as recentlyas the mid-1970s to control campaign financing. In addition, in mostWestern democracies, scandals tied to corruption in party financinghave exploded during the last decade, seriously damaging the publicimage of parties and opening controversies as to whether the privatefunding of parties should be ruled illegal.
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Third, in comparison with direct costs of elections, public fundingmade available to parties for campaign purposes usually amounts to asmuch as the entire direct electoral budget. This is independent of otherindirect public funding like free postage, access to state-owned media,or the use of public facilities for rallies and other meetings. When pub-lic campaign funding for parties is included in electoral budgets, thecost per voter rises $2.1 to $2.7 in Spain; from $1.6 to $4.1 in Belgium;from $1.7 to $8.8 in Costa Rica; from $5.9 to $11.2 in Mexico; and from$3.5 to $8.7 in Uruguay.
 This illustration of the enormity of campaign costs in contempo-rary democracy appears to be only the tip of the iceberg of partyfinance, both public and private, direct or indirect. Some illegal fund-ing of parties usually takes the form of more intense use of publicresources and facilities by the ruling party, especially through contrac-tors’ commissions financed by the public treasury (leading to mostWestern corruption scandals), and, in some emerging democracies,through outright inflationary policy decisions on prices, taxes andsalaries prior to elections. Such practices damage confidence amongmany citizens in older and new democracies alike. Because both candi-dates and parties seem incapable of self-restraint in spending, it isincreasingly difficult to determine clear limits – which seems only tostimulate increased expenditures. For these reasons alone, there isdebate on whether to limit party campaign spending to public fundingand whether to tighten the control mechanisms on party expenditures.However, these kinds of reforms would not in themselves resolve cur-rent problems.
 The Use of New Technologies
 Decreasing computer costs and increasing informatics capacities havemade the use of modern information and communication technologiesdesirable worldwide. In general, few complaints are heard about the
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usefulness and cost-saving effects of these technologies on electoraloperations, whether the compilation of voter lists, voting, aggregate tal-lies or the internal management of election administration.Nevertheless, decisions concerning the adoption of new technologiesshould take into consideration the specific conditions of the country,both economic and technological, as well as the potential use of alter-native technologies that could better fit the needs of the nation.
 Technologies are expanding quickly and have had a crucial impacton older office equipment and patterns of organization. In thePhilippines, for example, computer technology has been recently intro-duced into the compilation of voter lists all over the country, along withoptical scanning technology for the counting of votes, which was pilottested in the 1996 elections in the Autonomous Region in MuslimMindanao (ARMM), with very encouraging results. Moving in thisdirection is considered desirable for making elections cost-effective.Traditionally, the electoral process has been not only paper-orientedand highly manual, but also expensive in terms of administration(Maambong, 1997, p. 29). In Brazil, about 60 per cent of the electoratewas able to vote electronically during the presidential elections ofSeptember 1998. In Venezuela, a system of electronic transmission ofthe ballot and computerized counting was introduced and implement-ed in the general elections of 1998. In 1994, Elections Canada startedexploring the uses of technology to create new efficiencies in electoraladministration and by 1998, the organization routinely used informa-tion technology, automated business systems and integrated planning.In the near future, electronic voting may become a common practice,based on positive experiences in the limited number of countries thathave so far used this technology, among them Australia, Botswana andSpain. In Uruguay, the compilation of electoral lists is already com-puterized, as is the selection of polling officials in the department ofMontevideo, which includes almost half the entire electorate.
 As in other areas of public administration, the use of new tech-nologies in the electoral process should be considered cost-effective.
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Although start-up costs may be high, costs are generally amortized inthe mid- or longer-term. According to one expert, “The costs associat-ed with introducing information technology as a way of more profes-sionally managing electoral information can be tremendous. The costsof taking risks with applying computer technology can be even greater.Trying to avoid the information revolution could prove to be the costli-est option of all” (Neufeld, 1994, p. 9). Nevertheless, as in many otherareas of innovation, judgement is necessary. Among other caveats oncost and sustainability, “it is important to recognize that although thesetechnologies can be of significant benefit, they can also be the cause ofserious difficulties both in the short term and the long term, if all theimplications are not explored prior to making a decision as to whetherto adopt any particular technology” (Gould, 1997, p. 26).
 Expanding the Culture of Elections
 Voter information and civic education constitute major responsibilitiesof EMBs so as to extend the practice of voting, as well to enhance thepolitical culture of democracy. Even when conducting non-partisanvoter education programs is not part of their mandate, electoral author-ities sometimes carry out or encourage them. In this domain, a numberof organizations of civil society are actually sharing responsibilities fordeveloping a democratic culture, most notably human rights advocatesand associations of domestic electoral monitors. In addition to the strictmanagement of elections, the electoral authorities of a number of coun-tries also conduct ancillary activities that appear to help in developinga culture of elections and democracy, among these civic educationprograms and other activities in schools. In Costa Rica, children takepart in mock elections at the time of real elections; the same practice hasrecently been established in Mexico; and in Paraguay, new electoral leg-islation since 1991 mandates that electoral authorities conduct electioneducation programs for secondary school students and political partyaffiliates on a permanent basis. In some countries, the electoral author-
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ities help conduct elections that are not political. They may have a legalresponsibility to conduct industrial and other elections, as in Australia;they may attend or informally preside over school elections, as in CostaRica, Mexico and Uruguay; or they may lend electoral materials likeballot boxes for the conduct of schools or industrial elections and fund-raising campaigns by some non-governmental organizations, as inSpain with Red Cross elections.
 Finally, in some countries, such as Colombia, Nicaragua andVenezuela, the civil registration of citizens and the delivery of citizenidentity cards is a responsibility of the electoral authorities. In theseinstances, an important additional element becomes associated withelections and democracy: that of the basic identity of individuals. Theprivate person becomes increasingly aware that he or she is also thepublic citizen – and perhaps even that the two roles complement andreinforce each other.
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3. Developing a Normative InternationalUmbrella for the Management of Multi-Party
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Elections
 The International Legal Framework of theOrganization of Elections
 The existing consensus on how to organize multi-party elections is notsolely the outgrowth the end of the Cold War; it stems from earlier pro-visions of international law. International agreements provide guid-ance in this field and should be considered a universal regulatoryframework on elections and on the right to vote. The 1948 UniversalDeclaration of Human Rights (itself rooted in much earlier documents)established in Article 21 the basic premise for “election rights”. Thesewere further developed in Article 25 of the 1966 International Covenanton Civil and Political Rights (ICCPR), which states:
 Every citizen shall have the right and opportunity, without any of thedistinctions mentioned in Article 2, and without unreasonablerestrictions: a) to take part in the conduct of public affairs, directly orthrough freely chosen representatives, b) to vote and to be elected atgenuine periodic elections which will be by universal and equal suf-frage which shall be held by secret ballot, guaranteeing the freeexpression of the will of the electors.
 The European Convention on Human Rights of 1950 underscoresthese rights. Article 3 of the First Protocol declares, “The high contract-ing parties undertake to hold free elections at reasonable intervals bysecret ballot, under conditions which will ensure the free expression ofthe opinion of the people in the choice of the legislature”. The UnitedNations General Assembly in Resolution 46/130 of December 1991affirms, “It is the concern solely of peoples to determine methods andto establish institutions regarding the electoral process, as well as todetermine the ways for its implementation according to their
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Constitution and national legislation.”The Conference on Security and Cooperation in Europe, meeting in
 Copenhagen in 1990, declared in Section 7 of the basic agreement doc-ument that the 56 participating states:
 [w]ill hold elections at reasonable intervals as established by law; per-mit all seats of at least one Chamber of the National Legislature to befully contested on a popular vote; guarantee universal and equal suf-frage to adult citizens; ensure that votes are cast by secret ballot or byequivalent free voting procedure and that they are counted andrecorded honestly with the official results made public; ensure thatlaw and public policy work to permit critical campaigns to be con-ducted in a fair and free atmosphere in which neither administrativeaction, violence nor intimidation bars the parties and their candidatesfrom freely presenting their views and qualifications, or prevents thevoters from learning and discussion or from casting their vote free offear from retribution.
 The 1969 American Convention on Human Rights (Pact of San José,Costa Rica), ratified by almost every country in the hemisphere, statesin Article 23 (“Right to Participate in Government”):
 1. Every citizen shall enjoy the following rights and opportunities:a) to take part in the conduct of public affairs, directly or throughfreely chosen representatives; b) to vote and to be elected ingenuine periodic elections, which shall be by universal and equalsuffrage and by secret ballot that guarantees the free expressionof the will of the voters; and c) to have access, under general con-
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 1 Three internationally supervised polls have taken place in Bosnia-Herzegovina underthe Dayton Accords since the end of the fighting, and new elections were held in 1998.
 2 Examples of electoral authorities being composed primarily of expatriates include UNofficials in Namibia and Cambodia and the OSCE chairman in Bosnia’s Interim ElectoralCommission.

Page 91
                        

ditions of equality, to the public service of his country.2. The law may regulate the exercise of the rights and opportunities
 referred to in the preceding paragraph only on the basis of age,nationality, residence, language, education, civil and mentalcapacity, or sentencing by a competent court in criminal pro-ceedings. (Goodwin-Gill, 1994)
 The Role of the International Community
 90
 Box 5 HAITI’S CHALLENGE TO INTERNATIONAL ELEC-TORAL ASSISTANCE
 Given the instability of Haitian politics during the 1990s, nine differ-ent Provisional Electoral Councils have been formed over the lastdecade and a permanent body has yet to be established. Nonetheless,several elections have taken place in a peaceful manner since 1988 andsome political problems at a basic level have been successfully handledthrough the intervention of electoral politics and some credit is due tothose who managed the electoral machinery.
 As an observer group stated after the 1997 elections, “It is impor-tant to remember that Haiti is not an experiment in nation-building;rather, it is a nation, but one uniquely ill-served by many of its lead-ers and among the international community” (IRI, 1997, p. 4).Haitian democracy remains a work in progress. The declining partic-ipation rates and continuing irregularities clearly suggest not thatHaitians reject democracy, but that they refuse to participate in anunresponsive and fraudulent electoral process.
 Restrictions on voter registration, arbitrariness at candidate reg-istration, persistent boycotts by opposition parties, continuing proce-dural breakdowns particularly at the communal level, and failures invote counting and ballot security constitute serious obstacles to thedevelopment of an electoral system and administration in Haiti that
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in the Establishment and Development of EMBs
 Intervention by the international community has generally been con-sidered effective in assisting both the democratization process and theestablishment of electoral management bodies (EMBs) in particular. Insome cases the international community has literally taken over theorganization of the election, as was the case in Namibia in 1989,Cambodia in 1993 under the authority of the United NationsTransitional Authority in Cambodia (UNTAC) and Bosnia-Herzegovina in each of the elections held under the administration ofthe Organization for Security and Co-operation in Europe (OSCE).1 Inthese particular cases, the electoral authorities were totally or basicallycomposed of expatriates.2 In others, the international community hasplayed an important role in the organization of elections within thecontext of the application of peace accords, as was the case in Angola,El Salvador, Haiti, Mozambique, and Nicaragua. Without the interven-tion of the international community, those elections would have nottaken place (Kumar, 1998).
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 Box 5 (continued)
 would meet international standards of good practice. Though Haiti has not yet found a method of including the political losers, who sys-tematically boycott the elections, clear signs exist for creating aneffective sustainable electoral administration to contribute to thebuilding of democracy: Military rule has been absent for almost adecade; the level of violence diminished dramatically with the demobi-lization and disarmament of the old army and police; elections con-tinue to be a part of the political agenda according to a Constitutionalcalendar; and the international community remains committed toassisting in the democratization process.

Page 93
                        

In Nicaragua, the national electoral commission frequentlyrequested the opinions of the international observers, who attended itsmeetings on a daily basis, although they had no voting power. Similarcircumstances obtained in Liberia in 1997 and Mozambique in 1994. InMozambique, the international community also provided three of thefour judges of an International Electoral Court, which, however,presided over only two cases throughout the electoral process.
 Nonetheless, the complexities of peacekeeping have led to other taskswhose scope remains undefined legally: “As the UN reaches its 50thyear, it also facing its most testing times. Not only are the demandsupon it increasing in volume, but also in comprehensiveness. It hashad to move rapidly to adjust from a well tried and tested pattern ofpeacekeeping to tasks of peacebuilding and peacemaking which it hashad to make up as it went along” (Austin, 1995).
 A second, more common type of situation involves internationalfinancial and technical assistance to national authorities for the organi-zation of elections. These cases, can entail limited participation byinternational officials in EMBs. For example, the chief electoral officerin Lesotho 1993 was an expatriate, as were a number of commissionersin South Africa in 1994. Her role was critical to the conduct of the firstmulti-party elections in Lesotho (as was the presence of internationalobservers in South Africa during the 1994 elections). In other cases,such as that of Mozambique, the international presence has been large-ly formal.
 In some countries, international technical and financial assistance
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 3 Some examples of detailed assessments by international organizations and donor agen-cies include especially the periodic reports by the UN Secretary General on peace-keep-ing missions; extensive mission reports by observer groups from organizations such asOSCE, the Organization of American States (OAS), the British Commonwealth, theOrganization of African Unity (OAU) and European Union (EU); and assistance agencieslike the International Foundation for Election Systems (IFES), the National DemocraticInstitute for International Affairs (NDI) and the International Republican Institute (IRI).
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has been decisive, in others a generally positive element. This emerges
 not only from the post-election international observer reports, but frommore detailed reports by both international organizations and donoragencies.3 The bulk of the evidence from this literature also reflectssupport for assistance to EMBs both for elections and during inter-elec-tion periods. The recent extensive evaluations sponsored by the U.S.Agency for International Development (USAID) focus on eight coun-tries: Angola, Cambodia, El Salvador, Ethiopia, Haiti, Liberia, andNicaragua. These studies conclude that in all cases, a large amount oftechnical and financial assistance was made available to the democra-tizing country and that this assistance played a decisive role in makingthe elections possible.
 However, the path to democracy after the elections is another issue:it was either blocked by a return to fighting, as in Angola, or made dif-ficult by the unwillingness of the incumbent government to deal withthe opposition on an equal basis, as in Cambodia, Ethiopia or Haiti.In short, elections are a necessary, but not sufficient condition fordemocracy.
 As to the specific the effect of assistance upon the EMBs, USAIDstudies reveal the following major findings:
 In El Salvador, international pressure mounted for the improve-ment of the electoral administration before and after the 1993 elections.This facilitated a significant increase in voter registration. Beforepolling day, each of the two leading presidential candidates agreedthat, whatever the outcome, he would implement residential voting, anew electoral registry, a single document for all citizens and adminis-trative reform of the Supreme Electoral Tribunal. By 1998, some
 progress had been made on this issue, and donors continued to offerassistance to Salvadorans to help develop a more equitable and acces-sible system of elections (Baloyra, 1998, p. 33).
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In Nicaragua, under continuing international assistance after the1990 elections, the Supreme Electoral Council remained a well-con-structed institution of government. Although faulty organization and anumber of irregularities marred the second election in 1996, an effortwas made to develop a permanent registry of voters based on a newcivil registry and a single national identification document. By the 1996election, two-thirds of the citizens had been included in the new sys-tem. Another important effect of international assistance was theenhancement of a network of voluntary civil society associations tocarry out programs of civic education and electoral mobilization.Party, labor, business and human rights groups were all involved inthese activities (López-Pintor, 1998, pp. 48, 50).
 In Haiti, despite recurrent political turmoil, the human rights situa-tion has improved since the 1995 elections (legislative and local in June,presidential in December), owing to an intense international presence,both civil and military. Partial legislative and local elections were held inApril 1997 with a very low voter turnout (5 per cent) after a boycott bysome opposition parties that continued to call for a constitutional con-ference to negotiate power-sharing. As of mid-1998, the ProvisionalElectoral Council remained half-empty, following the resignation ofsome of its members. All this reveals a political environment of uncer-tainty in which no method has been found to include the political losersin a democratic process. Nevertheless, violence has been substantiallyreduced, the old armed and police forces have been demobilized, andcivilian government is the norm. At a more technical level of the electoraladministration, recent experience calls for a better management systemand sustainable electoral machinery (Nelson, 1998, pp. 83, 85).
 The Cambodian elections of 1993 do not appear to provide a goodexample for international assistance: “In its scale, cost, and duration,[UNTAC] was without precedent in international peace-keeping, andtoday it is hard to imagine the UN undertaking a peace mission of sim-ilar proportions” (Brown, 1998, p. 102). The same observer also notes,“The United Nations’ cumbersome administrative apparatus and
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ingrained bureaucratic procedures compounded the difficulty of get-ting UNTAC operational” (Brown, 1998, p. 104).
 In post-Mengistu Ethiopia, 23 donors and eight international bod-ies contributed to the organization of the 1992 regional elections, whichwere generally judged – with different degrees of critical intensity—asless than free and fair, because of the deficiencies in the campaign andthe election process, as well as the flawed strategic planning and prepa-rations for the elections. The armed government coalition, theEthiopian People’s Revolutionary Democratic Front (EPRDF) held leg-islative elections in 1995, but maintains political and military hegemo-ny over the other parties. Nonetheless, international assistance hasbeen considered a key factor in conducting elections in the country andthe development of a career electoral administration has been recom-mended as a way of building an independent and permanent EMB(Harbeson, 1998, p. 129).
 The role of technical assistance in 1992 in Angola has been judgedsuccessful, despite its undermining by the political conditions of thecountry. Nevertheless, technical problems will need to be addressed inthe future; among these, insufficient training for elections officials forthe counting of the ballot—the weakest part of the election process—and a lack of clear guidelines concerning the handling of the void bal-lots (Ottaway, 1998, p. 148).
 Comprehensive international assistance was provided to both theelectoral administration and the political parties in Mozambique,which received technical and financial support to be able to compete inthe elections. This assistance has been considered “essential for credi-ble free and fair elections and for final acceptance of the results by thetwo parties” (Turner et al., 1998, p. 156), although little capacity-build-ing of the electoral institution has followed the 1994 election in terms ofthe organization of a permanent electoral body, the updating of voterlists, or civic education. Although elections moved the country from aone-party rule to the rule of law, they did not subsequently receivemuch attention. Although a new Commission was established for the
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preparation of the 1998 local elections, the multi-party balance of the adhoc 1994 Commission with an independent Chair was altered by thegovernment, resulting in a rejection of the new institution by the mainopposition party.
 In Liberia in 1997, at least ten international assistance agencies con-tributed to the organization of elections. The Interim ElectoralCommission relied heavily on their support for both operational plan-ning and daily activities. They all had to work on a tight schedule forvoter registration, the hiring and training of registration and electionofficials, as well as the deployment of people and electoral materials.The main logistical and security support came from the UN and theEconomic Community of West African States’ Military Organization(ECOMOG), provided military support, which proved essential formaking the assistance mobilized by the American agencies and theEuropean Union operational; this involved both people and materials.Consequently, only minor problems occurred during the campaignperiod and voter registration process and on election day (Lyons, 1997,pp. 185, 191).
 Although the time span covered by all the studies cited above is notsufficient for drawing definitive conclusions, observers agree that elec-toral management bodies are now tending to improve their organiza-tion and operations. In many instances, the direct hands-on involve-ment of international electoral experts has diminished or disappearedcompletely and, increasingly, international experts have served more asadvisors or technical specialists supporting initiatives and activitiesmanaged directly and fully by national EMBs. Although many coun-
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 4 The core international observer groups and organizations include some internationalorganizations with a direct mandate to observe elections, such as the United Nations, andthe OSCE Office for Democratic Institutions and Human Rights (ODIHR). Other exam-ples are the Commonwealth Secretariat,; the European Commission; the DemocracyPromotion Unit of the OAS; and the Centre for Electoral Assistance of the Intrer-American Institute of Human Rights (IIDH/CAPEL). Among the international NGOsinvolved in observer missions, IFES, NDI, IRI, and the Carter Center in the United Statescan be mentioned.
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tries of the world appear to continue to depend on financial and mate-rial assistance from the international community, there is clearly adecreasing dependence with regard to the need for administrativemanagement and operational support.
 In addition to the influence of international electoral assistance atthe technical level, election observation by large numbers of interna-tional and domestic monitors is another salient aspect of new elections.These are “elections that look as if they will be pivotal to the country’sdemocratic prospects”, which therefore attract the attention of theinternational community (Carothers, 1997b, p. 17). The basic functionsof international observers have been detecting and deterring electoralfraud (Philippines in 1986 with Ferdinand Marcos; Panama in 1989with Manuel Noriega; the Dominican Republic in 1994; Haiti in 1995;and Armenia, Albania and Azerbaijan in 1996). The presence of inter-national observers has also encouraged skeptical politicians to partici-pate in the electoral process. They have contributed more generally tothe dissemination and strengthening of the standards of electionadministration among politicians and election officials (Carothers,1997b, p. 20).
 Nevertheless, international observers should not be considered apanacea for the problems raised by new elections. Indeed, after adecade of such experience, one analyst argues that large internationalmissions are not the most effective way to monitor elections (López-Pintor, 1997b, p. 55). Another maintains that “the single most obvioussolution to many of the problems of international election observationis a reduction in the number of international observer groups”(Carothers, 1997b, p. 28).
 Among the main international observer groups and organizationswith a long-term commitment to electoral assistance,4 several have
 developed handbooks. That of the OSCE has gone through four edi-tions (OSCE, 1999). Assessments of the roles and requirements for elec-toral observer missions are constantly made by donor and assisting
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agencies because past experiences demand re-evaluation in the light ofnew developments in democratizing countries. Under the auspices ofthe European Commission alone, three workshops on the subject wereorganized within a seven-month period (in Copenhagen under thedirection of International IDEA in October 1998; in Seville with theFocus Foundation in February 1999; and in Stockholm with theSwedish Foreign Ministry in April 1999). A discussion paper on thesubject, drafted by Patrick Merloe of the Washington-based NationalDemocratic Institute for International Affairs (NDI), was also publishedin 1999. Electoral monitoring should be viewed as a long-term endeav-our, comprising assessments of pre- and post-electoral situations.
 A growing number of experts and practitioners believe that thescope and size of observer missions should correspond to the circum-stances of the particular electoral environment, whether a post-conflict,transitional, consolidation or regressive situation. On the whole, thepresence of international observers is important in creating an atmos-phere of transparency and public confidence in the system. Observeractivity reinforces the capacity of the electoral bodies to conduct elec-tions neutrally and effectively – an effect preserved and enhanced bythe presence of domestic monitors as well. Domestic monitors havecertain comparative advantages and complement internationalobservers, particularly when they develop into permanent associationswithin civil society in advocacy for human rights, youth and women.
 Regional International Associations of Electoral Authorities
 Regional and international associations of electoral authorities are cur-rently expanding. In addition, EMBs of particular countries, such asAustralia, Canada, Spain and Uruguay, have begun to provide assis-tance to other EMBs both through institutional initiatives and throughthe contribution of high-ranking electoral officials as resource personswithin the context of international missions. In the Americas, such
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organizations include the Association of Electoral Institutions ofCentral America and the Caribbean (Asociacion de OrganizacionesElectorales de America Central y el Caribe), created under the Protocol ofTikal; the Association of Latin American Electoral Tribunals, createdunder the Protocol of Quito; and the Inter-American Union of ElectoralInstitutions (Union Interamericana de Organismos Electorales), which inte-grates both these associations and includes Canada, Mexico, and theUnited States as well. In democratizing countries of Central andEastern Europe, as well as in Africa, associations have recently beencreated under the auspices of the International Foundation for ElectionSystems (IFES): the Association of Central and Eastern EuropeanElections Officials (ACEEEO), established in 1991, and the Associationof African Election Authorities (AAEA), which was endorsed by 14countries of the region and established in 1997. In Asia, there is theAssociation of Asia Election Authorities (AAEA); in the Pacific, theAssociation of Pacific Islands, Australia and New Zealand ElectoralAdministrators (PIANZEA). In addition, there is a CommonwealthAssociation of Election Officers, two US-based international bodies (theInternational Associations of Clerks, Recorders Election Officials andTreasurers [IACREOT], and the International Institute for MunicipalClerks [IIMC}). All these associations have been active in organizingregional conferences for election officials.
 Electoral authorities from different regions of the world frequentlyattend workshops and conferences such as those sponsored by theCommonwealth Secretariat in Oxford, England, in 1993; in the SolomonIslands, Windhoek, Namibia and Accra, Ghana, in 1995; in Gaborone,Botswana, in 1996; and in Manila, Philippines, in 1997. TheCommonwealth Electoral Management Workshop of March 1996 inGaborone was attended by 16 of the 19 Commonwealth African coun-tries, as well as by resource persons from Australia, Canada, India, andNamibia. Participants urged the Commonwealth Secretariat to contin-ue to strengthen its assistance in the area of election management train-ing (Dundas, 1997, p. 204). The Electoral Institute of South Africa(EISA) held a Roundtable on Electoral Commissions in Southern Africa
 99

Page 101
                        

in Harare, Zimbabwe, in December 1996; 24 participants from 12 coun-tries discussed papers on the role and functioning of independent elec-toral commissions. In Latin America, there have been a number ofworkshops organized by the Instituto Interamericano de DerechosHumanos/Centro de Asesoría y Promoción Electoral (IIDH/CAPEL), aswell as those sponsored by the Spanish Ministry of Interior with LatinAmerican electoral authorities in Madrid in 1992, and in La Paz,Bolivia, in 1995 and 1996. In addition, the International Institute forDemocracy and Electoral Assistance (IDEA) has hosted a yearlyconference with the electoral authorities of its member countriessince 1997.
 Beyond their networking function, these associations have playedan important role in the diffusion and consolidation of standards ofelectoral practice worldwide, and therefore in the enhancement ofEMBs as institutions of governance. The papers that have emergedfrom some of the workshops of the Commonwealth Secretariat orIIDH/CAPEL, as well as the resolutions adopted by some of the con-ferences of these associations also indicate the expansion of what mightbe considered a world “culture of election management”.
 Sustaining this culture demands active leadership on the part ofeach centre and proactive secretariats that should also have fund-rais-ing capabilities as well the capacity to launch and carry out initiatives.A permanent secretariat is most likely to function well when it focuseson organizing periodic activities, such as conferences and workshops,and when it serves as a focal point for assistance and research projectsthat affect a number of affiliated countries or officials. If it also func-tions as a repository of databases, resource centers and rosters ofexperts, it can support a broader spectrum of actors involved in inter-national cooperation, such as governments, aid agencies, academicinstitutions and the media.
 In this connection, such secretariats can contribute significantly toenhancing the general culture of democratization. The information attheir disposal can benefit a wide range of users, including potential
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funders of the associations they serve: legislation, field and electionreports, organization handbooks and training manuals, as well as data-bases that contain directories of electoral authorities and specific infor-mation for budgeting, including the evolution of cost per item or area.Equally important, through their activities with EMB officials, thesecretariats of these regional and sub-regional associations couldprioritize emerging issues in new democracies. Among these,democratization and government at the local level is increasinglyprominent. Accordingly, these secretariats could eventually providebasic research and assistance programs for people in charge of localgovernment elections.
 Guiding Principles for the Establishment andDevelopment of EMBs
 A number of principles relating to the organization and conduct of elec-tions have been established and increasingly disseminated internation-ally. Elections are public events with the following particular charac-teristics:
 Elections are both national and local events. They require a central-ized effort that is able to reach into every nook and cranny of a coun-try . . . Elections are high pressure events. Once an election date is set,election administration is nothing but meeting a series of deadlines .. . Elections are high stakes events. The credibility of elections is tiedto national stability . . . Elections are high budget events. The admin-istration of elections requires that a lot of money be spent quickly andin a very decentralized manner . . . Elections are periodic events . . .Election administration . . . requires the ability to downsize efficient-ly between elections to the point where the election authority is appro-priately staffed for its between-election tasks. Election administrationis much more public-oriented than many other government func-tions. It touches—and must reach—all voting-age citizens . . . [and]
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also requires that the election authority interact on a daily, productiveand open basis with groupings within society, particularly with polit-ical parties and other non-governmental organizations. Electionadministration is specialized... It requires the mobilization of tens ofthousands of people on a precise and unforgiving timetable. It alsorequires moving a myriad of forms and other supplies and equipmentto thousands of different locations. Boundary demarcation and voterregistration, often additional duties of the election authority, are alsospecialized, technical tasks. (Klein, 1995)
 Principles guiding the work of electoral authorities can be sum-marized as inclusiveness, by obtaining support from all partiesinvolved; transparency at all the stages of the electoral process;accountability before the legislature and the public; and responsive-ness to public needs for voter information and civic education and acost-effective approach to management. These principles are consid-ered the best guides for meeting the needs of organizing elections.They have been phrased and expounded in different ways by variousauthors and organizations and should be considered the ethical back-bone for the conduct of elections and the operation of EMBs (Klein,1995; Harris, 1997; Dundas, 1993 and 1998).
 Towards Internationally Accepted Codes ofConduct and Good Practice Manuals for EMBs
 Codes of conduct and good practice guidelines stem from fears that theelections may not be conducted properly, particularly in view of theuncertainty inherent in periods of regime change and democratic tran-sitions. Concerns such as the following are frequently expressed: thatthe electoral officials be linked to a community rather than imposedfrom outside; that electoral structures be permanent in nature and nottransient entities that come and go according to changing circum-stances; that electoral officials have the proper training and discipline;that there exist a speedy, efficient and impartial adjudication system for
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complaints; that costs be kept to a minimum and that waste and fraudbe avoided; that one party may dominate the process; that coordinationbetween national, provincial and local electoral bodies is needed(Harris, 1997). Codes of conduct and related conceptual constructshave developed during the last decade as mechanisms to address theseproblems. Their strength lies largely in the fact that they are consensusdocuments that are agreed upon by all the parties involved in the elec-toral process rather than established by a legislative authority alone(Goodwin-Gill, 1998, p. 59).
 Towards a Definition of Free and Fair Elections
 As a general concept, the criteria of “free and fair” imply freedom fromcoercion and fairness as the correlate of impartiality. An internationalconsensus exists on a number of dimensions of these concepts: it servesas a guideline for both election observation (Carothers, 1997b; Elklitand Svensson, 1997; IDEA, 1997c; Goodwin-Gill, 1998) and the man-agement of elections by electoral officials (Dundas, 1993; IDEA, 1998;Union Interamericana de Organismos Electorales, 1996; CommonwealthSecretariat, 1997a; Goodwin-Gill, 1998).
 Before polling day, the concept of “free” elections implies freedomof movement, speech, assembly and association; freedom from fear inconnection with the election; unimpeded candidate registration; andequal as well as universal suffrage. The “fairness” concept includes atransparent electoral process; the absence of discrimination againstpolitical parties; no obstacles to voter registration; an independent andimpartial election administration; impartial treatment of candidates bythe police, the army and the courts; equal opportunities for politicalparties and independent candidates; impartial voter-education pro-grams; an orderly election campaign in which a code of conduct isobserved; equal access to publicly controlled media; impartial allot-ment of public funds to political parties when this is relevant; and nomisuse of government facilities for campaign purposes.
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On polling day itself, the “free” standard implies the opportunityto vote. The “fair” standard implies access to all polling stations by rep-resentatives of the political parties, accredited local and internationalobservers and the media; a secret ballot; no intimidation of voters;effective design of ballot papers; proper ballot boxes; impartial assis-tance to voters if necessary; proper counting procedures, treatment ofvoid ballot papers and precautionary measures when transporting elec-tion materials; and impartial protection of polling stations.
 After polling day, the “free” standard requires legal recourse forcomplaints, and the “fair” standard calls for the official and expeditiousannouncement of election results; impartial treatment of any electioncomplaints; impartial reports on the election results by the media; andacceptance of the election results by everyone involved (Elklit andSvensson, 1997, p. 35).
 In 1998, International IDEA published a Code of Conduct onEthical and Professional Administration of Elections that has been for-mally endorsed by the electoral authorities of 40 countries and thatcalls on electoral administrations to honour the following principles:They must (1) demonstrate respect for the law; (2) be non-partisan andneutral; (3) be transparent; (4) be accurate; and (5) be designed to servethe voters. A recent Draft Working Document on Good CommonwealthElectoral Practice has been discussed among chief electoral officersfrom 33 Commonwealth countries and includes a number of guidelinesfor good practice. First, the EMB should be legally established and pro-tected to preserve its independence and impartiality. This is bestensured by a Constitutional provision. According to Carl W. Dundas:
 An electoral body, however styled, is responsible for more than stag-ing of a poll on election day; it is the custodian of the integrity andlegitimacy of a key phase in the democratic process. It must thereforeact with impartiality and a maximum of transparency, consulting ona meaningful way with interested parties, before decisions are takenon important matters and being prepared to give reasons for such
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decisions.
 Members of the electoral body should be appointed in a mannerthat ensures the confidence of public and political parties alike; theyshould be served by a secretariat accountable entirely to them (Dundas,1997, pp. 208, 209). The electoral body should also be adequately fund-ed and should manage its affairs in a cost-effective manner, with dueattention to staff development and the introduction of modern meth-ods of resource management. In budgetary matters, it should not“become subservient, or under the control of the executive which isproviding it with its funds and which could make pliability a prerequi-site for adequate funding” (Dundas, 1997, p. 210).
 Political parties should participate in all phases of the electoralprocess. They should be consulted before important decisions aretaken, including the appointment of members of the electoral body. Theelectoral body should regularly inform them of all relevant matters.Parties and independent candidates should be free to campaign on anequal basis under the law, exercising rights of free speech and assem-bly and fair access to the state-owned media. The procedures for thenomination of candidates should be acceptable to parties and thepublic at large. Any threshold imposed for the reduction of the numberof candidates to manageable proportions, such as monetary depositsor number of voters required to support nominations, should bereasonable and should be supported by political parties and thepublic. Requirements should exist for the disclosure of the income andgifts received by parties and individual candidates and expendi-tures incurred; these should be strictly enforced by the appropriateauthorities.
 The electoral body should be responsible for all phases of the elec-toral process, including the registration of voters, the distribution ofany voter identification cards and the compilation of the voters roll.The EMB should also be responsible for continuous revision of the vot-ers roll and for ensuring its reliability through adequate submission to
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public inspection well in advance of any poll. Party agents should beencouraged to participate in the registration process. At least one copyof the voters lists at the constituency level should be given free ofcharge to each party and to each independent candidate. With regardto the determination of electoral districts, “gerrymandering” shouldbe excluded so that each vote will have equal weight to the extentpossible.
 For the conduct of the campaign, the EMB has a responsibility tohelp create an atmosphere conducive to holding a peaceful, impartialand valid poll. In this connection, it is usually useful to develop a writ-ten “code of conduct” to which all parties contribute and subsequentlysubscribe in a formal undertaking to abide by its terms. When an elec-toral body is not responsible for issuing permits for political rallies andmarches, or does not have jurisdiction over the public media, it shouldstill monitor the performance of the relevant authorities.
 In organizing the poll, an EMB should be responsible for therecruitment, training and disciplining of all polling personnel, the pro-curement of all election materials, planning the number and position-ing of polling stations and, where security may be an issue, the provi-sion of security during the campaign and the poll. Polling stationsshould be situated so as to avoid unnecessarily long journeys by voters.Appropriate steps should be taken to ensure the secrecy of the ballot,with particular attention to assisting disabled and illiterate voters.Appropriate steps should also be taken to ensure the security of the bal-lot papers, the ballot boxes and other polling equipment at all stages.When boxes are transported to counting centers, provisions should bemade to enable party agents to travel in the same vehicles as the boxes.Whenever possible, counting should take place at the polling stationimmediately after the conclusion of voting. Results should be verifiedby party counting agents, who should be asked to sign the results andshould be given a copy of the form signed by the presiding officer andparty counting agents. At the post-election stage, adequate electoralplanning should provide for the conduct of a post-poll appraisal to
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determine the quality and cost-effectiveness of the polling services andto draw any lessons for future elections.
 In helping to develop a democratic culture, the electoral bodiesshould carry out or, if not in their mandate, encourage the conduct ofnon-partisan voter education programs. They should also strive con-tinuously to improve the quality of the services they offer to the elec-torate and to promote public understanding of the democratic process.Finally, electoral observation by both local and international monitorsshould be encouraged by the electoral body, as it helps to inspire confi-dence in the electoral process. All observers should operate within thelaws of the host country and liaise with the electoral body. Any com-plaints received by observers from political parties, candidates or indi-viduals should be brought to the attention of the electoral body(Dundas, 1997, pp. 210–217).
 The guiding principles for the conduct of free and fair elections setout in the formal declarations of the regional associations of electoralauthorities from the Americas, Eastern and Central Europe, Asia andAfrica are useful points of reference. At its third conference in Mexicoin 1996, the Inter-American Union of Electoral Institutions adopted byconsensus a number of resolutions by consensus that constitute theblueprint for developing permanent independent electoral bodies andenhancing a democratic culture. The following elements merit particu-lar attention:
 • constitutional reforms for the strengthening of the autonomy ofelectoral authorities vis-à-vis other state powers;
 • career development of a highly professional electoral staff byenacting a special law on this issue;
 • the creation of an electoral high management program to be han-dled by the Union’s secretariat;
 • the development and standardization of civil and electoral reg-istries, as well as the establishment of a single identification documentto be used for all activities of civil life including the elections (theUnion’s secretariat requests conducting an inventory on this issue);
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• improvement of the system for counting the ballot and issuing itsresults; and
 • the promotion by electoral authorities of civic education and thevalues of democracy through different means, including influencingthe drafting of school texts and encouraging the holding of democraticelections of student representatives at schools, as well as through pro-moting internal democracy of political parties.
 The Union also adopted resolutions to promote horizontal cooper-ation between the different associations of elections officials; to sendtechnical observer teams to the different elections in the region; and toencourage the secretariat to conduct basic comparative research in thefield of party and campaign financing, as well as to the continue effortsto develop a Database and Roster of Experts for electoral assistance.The secretariat was also assigned the responsibilities of financialresource management for all the activities in which the different asso-ciations of the Union may engage. Most of the principles and guide-lines of these resolutions were restated by the Union at its Ottawa con-ference in August 1998.
 It is also worth quoting extensively from a more recent declarationthat contains all the elements identified as necessary for good practice.The Charter of the Association of African Election Authorities (AAEA),approved in Accra, Ghana, in August 1998, states in its first chapter:
 “The Association shall have the following purposes: a) the promotion of free and fair elections in Africa;b) the promotion of independent and impartial election organiza-tions and administrators; c) the promotion of public confidence in election processesthrough open and transparent electoral procedures; d) the promotion of participation by citizens, political contestantsand non-partisan NGOs in electoral processes; e) the development of professional election officials with highintegrity, a strong sense of public service and a commitment todemocracy;
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f) commitment to the creation of a democratic culture and anenvironment in which elections can be held peacefully; g) exchange of experiences, information, technology and litera-ture pertaining to elections among election administrations andother organizations; h) cooperation in the improvement of electoral laws and prac-tices; i) the development of civic education program and systemsdesigned to motivate citizen involvement and electoral participa-tion; j) the development of simple and functional registers and regis-tration procedures; k) the development of training programs and manuals for pollworkers, political parties, journalists and observers; l) the exchange of views on methods of investigations and elec-toral complaints and adjudication; m) exchange of information relative to the production and pro-curement of electoral equipment and material; n) establishment of a resource center for research and informa-tion; o) cooperation in the identification of external financial sources,the evolution of systems for conducting efficient but low-cost elec-tions and the achievement of self-reliance by African election man-agement bodies; and p) the promotion of the welfare of its members in the pursuit oftheir professional duties.” (AAEA, 1998)
 In another approach, a “Model Code of Conduct for Elections” hasbeen proposed from the Inter-Parliamentary Union’s specialist, GuyGoodwin-Gill, which states the overall purpose of the electoral admin-istration in the following terms:
 Elections should be organized and administered by independent,impartial and trained officials, within a national election commissionor other competent institution. Election administrators should be free
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 from interference by government or parties and should be providedwith sufficient funds to allow them to fulfill their responsibilities. Theprinciples of openness and accountability, transparency and disclo-sure, apply equally to the electoral administration as to political par-ties and candidates. (Goodwin-Gill, 1998, p. 68)
 The Electoral Authority in the Public Mind
 The question of the public image of EMBs has not yet been introducedin opinion polls of the most stable democracies—probably because theyare generally are not considered controversial in those countries—andit has barely been introduced in opinion polls of new democracies.Nevertheless, data can be gathered in this respect either directly orindirectly, generally through polls on the conduct of elections. Someempirical evidence is available from certain countries of Western andEastern Europe, South and Central America, Central and East Asia,India and Africa. Australia, India and Spain have furnished informa-tion on the public perception of the conduct of elections by EMBs. TheAustralian Electoral Commission regularly conducts opinion polls as atool for corporate planning; the results have been very favorable. Theelectoral authorities of Spain, too, have recently carried out opinionsurveys on the organization of elections for planning purposes andfound very positive reactions. (See Annex).
 In India, a nation-wide opinion survey conducted in July 1996,after the general elections, by the Centre for the Study of DevelopingSocieties, revealed that the electoral commission was the most highlyregarded of the nine political and state institutions listed. Asked whichinstitutions inspired “a good deal of trust”, respondents answered asfollows: election commission, 62 per cent; judiciary, 59 per cent; stategovernment, 59 per cent; local self-government, 58 per cent; centralgovernment, 57 per cent; representatives, 40 per cent; political parties,39 per cent; bureaucracy, 37 per cent; and police, 28 per cent. Thisresponse was interpreted as a public endorsement of the electoral com-

Page 112
                        

mission as independent, fair, effective and a contributor to the promo-tion of representative democracy (de Souza, 1998, p. 52). Voters alsoapproved the Indian commission’s political representation —a furtherindication of the “vibrant” nature of representative democracy in thatcountry (de Souza, 1998, p. 53).
 Box 6 PAKISTANI RECORD-KEEPING, REPORTING AND RECOMMENDATIONS
 In contrast to the political instability of the country, the ElectionCommission of Pakistan has demonstrated considerable learningcapacity in record-keeping and reporting, perhaps because of the rela-tively permanence of the electoral administration and the country’spervasive civil service tradition. Since Pakistan’s first elections in the1960s, the country has kept remarkable electoral records. Its archivesinclude blueprints for the electoral operations (operational planning);sample voter rolls (albeit too old to be practicable); and the systemat-ic preparation of post-electoral reports. The Pakistani tradition ofquality reporting is unusual among electoral authorities from bothstable and new democracies, comparable in its detail and timelynature to Australia, Canada and Mexico.
 Although the Election Commission of Pakistan (ECP) dependson the government both financially and administratively, it has ameasure of independence and autonomy that stems from thePakistan’s political structure. The Commissioners are judges.Pakistan’s judiciary has retained relative independence vis-à-vis thearmy and the bureaucracy, unlike the country’s other representativeinstitutions — notably the political parties, Parliament and thePresidency – which lose strength during the country’s frequent care-taker regimes between elections.
 Box 6 (continued)
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The relative autonomy of Pakistan’s electoral body is reflected in theCommission’s post-electoral reporting and its recommendationsafter the 1997 Parliamentary elections:
 • keep to the necessary minimum the reforms of electoral legis-lation before elections, as “some amendments which do not suit a par-ticular group of politicians are allowed to lapse”;
 • devise “a systematic plan for creating a correct data base forcomputerization of electoral rolls in the near future . . . a scheme forfresh preparation of electoral rolls should be devised so that flawlesselectoral rolls are prepared to serve as basic instrument for conduct offree and fair elections in the country”;
 • give up the system of separate electorates—Muslims andminorities—by restoring the pre-1978 situation of a joint electorate,which is more effective in terms of administration and management;and
 • give financial and administrative autonomy to the ElectionCommission “in order to raise its image at the national level and tomake it more effective in conducting free, fair, impartial, and trans-parent elections in the country . . . on similar lines as has been givento the Supreme Court of Pakistan”;
 • extend the terms of the Chief Election Commissioner to “sixyears as is enjoyed by his counterpart in India”, as the current three-year term is too short for the planning of elections.
 A comparison of public opinion in the Western European democ-racies and less stable democracies of Latin America reveals a pattern ofdiffering degrees of satisfaction in different environments. This dis-crepancy is to be expected; countries with a longer democratic traditiontend to be more satisfied with the way it works than emerging democ-racies or re-democratizing systems. In the Latinobarometer, conductedin 17 Latin American countries, an average of 41 per cent of respon-dents stated that they were “very” or “fairly” satisfied. However, with-in countries, the percentage fluctuated, with above-average responses
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of 68 per cent in Costa Rica, 64 per cent in Uruguay, 45 per cent inMexico, 50 per cent in Honduras and Nicaragua, 48 per cent in ElSalvador and 42 per cent in Argentina (Corporacion Latinobarometro,1997).
 Percentages for the sort of inquiry in the countries of the EuropeanCommunity rose no higher than 56 per cent in 1989. The last availablefigures of the Eurobarometer showed an average of 43 per cent(European Commission, 1993). Interestingly enough, the proportion ofsatisfied citizens among older European democracies does not differsubstantially from those in the more recently re-established democra-cies of Southern Europe: Germany with 51 per cent, Great Britain with48 per cent, and France with 46 per cent on the one hand; on the other,Portugal with 51 per cent, Spain with 40 per cent, and Greece with 39per cent on the other (European Commission, 1993).
 As to whether Latin American citizens considered democracy“fully established” or requiring further work, an average of 18 per centdeemed the process complete, whereas 77 per cent stated that muchremained to be done. In Uruguay, 41 per cent held that democracy wasfully established; in Costa Rica, 37 per cent; in Mexico and Nicaragua,33 per cent. Positive response in other countries was lower. Finally, asto the overall conduct of elections – “clean” or “rigged”, the average forthe 17 countries is 37 per cent “clean” versus 55 per cent “rigged”.National breakdowns showed considerable variation: 73 per cent satis-faction in Uruguay, 68 per cent in Chile, 58 per cent in Costa Rica, 51per cent in Honduras and 50 per cent in Argentina, whereas only 11 percent in both Colombia and Venezuela and 13 per cent in Paraguay con-sidered their elections “clean”.
 In Guatemala, on the eve of the 1995 general elections, when finalpeace negotiations had not yet come to an end, citizens were asked torank 20 institutions in terms of trust and chose the Supreme ElectoralTribunal second only to the National Office for Human Rights (theProcuraduría). Of a national sample surveyed by the Association forResearch and Social Studies (ASIES), 27 per cent voiced high confi-
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dence in the Tribunal, while 13 per cent expressed a wholly negativejudgement. High versus low trust in other government institutionsranked as follows: 36 versus 11 per cent for the Procuraduría, 23 versus18 per cent for the government, 20 versus 17 per cent for Congress, 15versus 30 per cent for the judiciary and 12 versus 43 per cent for thepolice. The confidence in the Electoral Tribunal was the more remark-able because of the general sense of mistrust and frustration at that time(López-Pintor, 1997a).
 In Nicaragua, opinion polls conducted two months after the con-troversial second multi-party general election of October 1996 showeddiminishing public confidence in the country’s electoral institutions. ACID-Gallup poll revealed that 49 per cent of thosed questionedbelieved that the elections had been honest, and 40 per cent that somefraud had occurred. A Demoscopia poll showed that 66 per cent of thepublic manifested little or no confidence in the Supreme ElectoralCouncil (McCoy, 1998, p. 66). These figures differ radically from thehigh confidence manifested in the electoral authority during the firstgeneral elections of 1990 and indicate public attention to the perfor-mance of their electoral authorities.
 A New Democracies Barometer organized by the Paul LazarsfeldSociety in Vienna for conducting opinion polls in seven countries ofEastern Europe has focused on support for the new democratic regimesand could eventually add questions on electoral administration. Eachyear the society interviews a total of 7000 citizens of Bulgaria, the CzechRepublic, Hungary, Poland, Romania, Slovakia and Slovenia. The mainfinding is that a growing majority supports democracy, an average of60 per cent in 1991 rising to 65 per cent in 1995. Support for the oldregime stabilized around a significant 40 per cent (Rose, 1997, p. 99).Alternatives to non-democratic rule (army, strong leader or Communistregime) were most heavily rejected in the Czech Republic (80 per cent),Slovakia (71 per cent) and Hungary (69 per cent), followed by Slovenia(65 per cent), Poland (63 per cent) and Romania (61 per cent). Bulgaria(55 per cent) and Russia (45 per cent) (Rose, 1997, p. 104).
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Markedly contrasting opinion patterns emerge in Russia, where theCentre for the Study of Public Policy at the University of Strathclyde inthe United Kingdom has been conducting “barometer surveys” for sev-eral years. However, although opinion favorable to the old regime ismore widespread than the opinion favoring democracy, support fordemocracy has grown faster than support for the old regime. While amajority of Russians have demonstrated attitudes supportive of the oldregime—50 per cent in 1992 and 60 per cent in 1996— support fordemocracy increased from 14 per cent in 1992 to 38 per cent in 1996(Rose, 1997, p. 101).
 According to an IFES national survey in 1994, Russian opinion wasdivided on whether the country was primarily or somewhat democra-tic (47 per cent) or somewhat or basically non-democratic (42 per cent).Appraisal of the conduct of elections was largely negative: 30 per centstated that there a great deal of fraud had been committed and 26 percent that there had been some fraud in the 1993 parliamentary elec-tions; 48 per cent anticipated fraud in the then-forthcoming 1995 par-liamentary elections. Respondents considered fraud most likely at theCentral Electoral Commission (16 per cent); among local electoral offi-cers (9 per cent), local executive authorities (9 per cent), candidate orga-nizations (9 per cent), the executive branch (8 per cent), political parties(7 per cent), other central authorities (5 per cent); or in all of these (24per cent). Yet smaller percentages of people had actually witnessedunruly behavior or irregular practices at the polling station. Some expe-rienced pressures by relatives (17 per cent); others group pressures (14per cent). Still others had encountered officials who told them how tovote: party officers (5 per cent), local officials (4 per cent) or poll watch-ers (4 cent ). Some felt their ballot was not secret (4 per cent) or sawpeople receiving financial incentives to vote (2 per cent).
 As to the Central Election Commission (CEC), only one of everytwo adult Russians had heard or read anything at all about it. Amongthose with some information, half (25 per cent) approved its perfor-mance, while slightly (27 per cent) considered its performance poor. A
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vast majority (74 per cent) favored the computerization of elections(Ferguson, 1995).
 According to IFES surveys in Ukraine, by 1998 more than half ofthe electorate did not consider the country a democracy (55 per cent),although this opinion had fallen from 60 per cent in 1994. Their assess-ment of the conduct of the March 1998 elections showed divided opin-ions: 33 versus 31 per cent of the citizens felt that electoral officials hadprotected their voting rights; 45 versus 38 per cent considered the elec-tions well organized; and 32 versus 38 per cent felt confidence in theintegrity of national election officials. Yet confidence in polling officerswas generally higher: 43 versus 33 per cent (Ferguson, 1998).
 IFES opinion surveys of 1996 in the Central Asian republics regis-tered fairly pejorative attitudes as to democratic development and theconduct of elections. Although in Kyrgyzstan, 60 versus 27 per centtermed their country primarily a democracy, negative ratios of 37 to 44per cent prevailed in Tajikistan and 35 to 44 per cent in Kazakhstan.There, a large majority appeared dissatisfied with political and civilrights (58 versus 33 per cent) and with the protection of freedoms bythe government (69 versus 26 per cent). Most also showed dissatisfac-tion with the electoral system (61 versus 27 per cent). In the differentrepublics, pluralities favored electoral reform: 41 versus 26 per cent inKazakhstan; 36 versus 15 per cent in Tajikistan, and 33 versus 24 percent in Kyrgyzstan. There was little familiarity, however, with centralelection commissions. In Tajikistan, 53 per cent of the population hadheard or read nothing about the main electoral body and criticism ofthe commission’s conduct was more frequently expressed than sup-port, 21 to 16 per cent (Wagner, 1996; Olds, 1996; Charney, 1996).
 Some interesting survey data come from the new democracies ofKorea and Taiwan. In Korea, four national opinion surveys were con-ducted between 1991 and 1996, two of them by the Institute of SocialSciences of Seoul University, the other two by Gallup-Korea. On a 10-point scale, opinion in 1961 averaged 6.1 in 1991 as to whether respon-dents thought their country should be democratized; the first democ-
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ratic government of Korea was then three years old. Afterwards, sup-port for democracy increased to 8.6 in 1994, the year of the seconddemocratic election, and remained unchanged in 1996 (Shin and Shyu,1997, p. 113).
 In Taiwan, four surveys were conducted by different institutes ofthe Academia Sinica between 1991 and 1995, with results similar tothose in Korea. In 1991, a new National Assembly was elected on amulti-party basis to amend the more than 40-year-old Constitution,which was based on one-party rule. A first national survey showed 50per cent of Taiwanese supporting democratic expansion. One year later,pro-democratic opinion rose to 60 per cent and then in 1993 to 66 percent, the year when constitutional reforms formally ended single-partyrule and instituted multi-party democracy. A fourth survey in 1995showed some decline of democratic attitudes to 61 per cent. (Shin andShyu, 1997, p. 114).
 Moving to Africa, in Ghana in 1997, the overwhelming majority ofcitizens expressed satisfaction with the way in which the electoral com-mission and polling station officers had conducted the presidential andparliamentary elections of 1996. Very few had problems with the vot-ing process, such as finding the right polling station or knowing howto fill out the ballot. Most were also familiar with the work of the elec-toral commission. Moreover, many Ghanaians see their country as ademocracy (48 versus 10 per cent) and consider it “very important”that in Ghana one can choose from several parties and candidates whenvoting. Second, more than 75 per cent were satisfied with the level ofpolitical freedom in the country, as well as with the electoral system.Third, more than 85 per cent of the public agreed that the elections werefair to all candidates, that enough information was available on votingprocedures, and that the counting of votes had been honest. Finally, 54versus 23 per cent had heard or read a either a great deal or a fairamount on the electoral commission; 59 versus 15 per cent said the elec-toral commission was a neutral body guided in its work only by thelaw (McCarty, 1997).
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4. Conclusion
 Summary of Findings
 1. Elections are organized by independent electoral commissionsin 53 per cent of all democracies. In 27 per cent of all these countries,elections are conducted by the government under the supervision of anindependent electoral authority. In only 20 per cent are elections runexclusively by executives.
 2. Elections managed exclusively by executives remain a histori-cally residual category, not only in number, but in terms of contempo-rary developmental patterns.
 3. The winds of reform are leading worldwide towards the cre-ation of electoral authorities in the form of commissions that are per-manent and independent of the executive, that include political partyrepresentatives, and that are staffed largely by professional civil ser-vants.
 4. The legal status of electoral authorities in new democracies isgenerally enshrined in the Constitution as a mechanism to limit thepossibility of arbitrary reform by ordinary law or by pressure from theexecutive. Such is the case in practically all the Latin American democ-racies, as well as in many new democracies of Africa and Asia.
 5. Both historical trends and specific case studies indicate thatbetter prospects for free, fair and effective elections exist where elec-toral bodies are not only independent of the executive branch, but alsowhere they can rely on a permanent professional staff. This enables thecommission and its staff to develop experience and expertise in basicplanning and cost-effective techniques.
 6. The degree of the centralization of electoral authorities deriveslargely from the basic difference between the common law system of
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the Anglo-Saxon world, which follows a fairly decentralized pattern,and the civil law system that stems from Continental Europe, where thecentral government concentrates a higher degree of authority.Whatever the model of electoral administration, some degree of decen-tralization is required to address the massive outreach of elections andto facilitate the organization of local elections, which take place inalmost every democracy today.
 7. Although no systematic research has been conducted – noreven a methodology developed for the comparative study of electioncosts — some preliminary conclusions can be drawn from the data pre-sented by this paper. The cost of elections varies greatly across andwithin different regions of the world. One major factor in cost varia-tions is the extent of previous experience with multi-party elections.Significant discrepancies exist between the costs of elections in stabledemocracies, those in transitional systems, and those that take place inthe context of special peace-keeping operations. Elections in countrieswith more experience of multi-party elections are consistently less cost-ly than in those where multi-party elections constitute a new under-taking. This tends to be the case regardless of the region of the world,the level of economic development and whether or not electoral tradi-tions have been interrupted by periods of military dictatorship.
 Statistically, the least costly elections (in U.S. dollars), at around $1to $3 per elector, take place in countries with a long electoral experi-ence: the United States and most Western European countries; in LatinAmerica, Chile ($1.2), Costa Rica ($1.8) and Brazil ($2.3); in Africa,Botswana ($2.7) and Kenya ($1.8); in Asia and the Pacific, India ($1),Pakistan ($0.5), and Australia ($3.2). At the other extreme lie electionsthat are held as part of broader peace-keeping operations; these are themost costly
 8. Intervention by the international community has generallybeen considered effective in helping both the democratization processand the establishment of electoral management bodies. In some of thenew democracies, the impact of technical and financial international
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assistance on the organization of elections has been decisive. Generally,EMBs have improved both organizationally and operationally. Overtime, their dependence on administrative, management and opera-tional support from the international community decreases, althoughthey will continue to need technical advice and financial assistance.
 9. The number of regional and international associations of elec-toral authorities has expanded significantly in recent years. These asso-ciations are networking increasingly to promote standards of goodpractice and to exchange professional expertise. The electoral authori-ties of some countries—such as Australia, Canada, Spain andUruguay—also play a role in international assistance as institutions inthemselves and also by contributing high-ranking officials as resourcepersons in international assistance and observer missions.
 10. Historical evidence as well as recent conclusions by observers,analysts and practitioners, almost unanimously indicates that electionsrun by independent electoral bodies are preferable to those run by exec-utives and that permanent electoral administrations are more cost-effective than temporary ones. This view has been underscored byregional associations of electoral authorities; international organiza-tions such as the United Nations, the European Union, theOrganization for Security and Co-operation in Europe (OSCE), theBritish Commonwealth and such international assistance agencies asthe United Nations Development Programme (UNDP), theInternational Institute for Democracy and Electoral Assistance (IDEA),the International Foundation for Election Systems (IFES), the NationalDemocratic Institute for International Affairs (NDI); and a host ofscholars in the field of democratization.
 11. A number of guiding principles have been widely recognizedas crucial to the work of electoral authorities: EMBs should advocateparticipation by all political parties, promote transparency at all stagesof the electoral process, be accountable to the legislature and to thepublic, promote the dissemination of voter information and civic edu-cation, and implement cost-effective measures. These principles have
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been reiterated by different authors and organizations and should beconsidered the ethical framework for conducting elections and for theoperations of EMBs.
 12. Opinion surveys on the state of democracy and the organiza-tion of elections have been conducted in Western and Eastern Europe,South and Central America, Central Asia, India, East Asia, Australiaand Africa. Comparative opinion trends show varying degrees of satis-faction with the way democracy works, depending to a large extent onthe duration of the democratic experience. Experience with democraticstability enhances both the legitimacy of the system and its esteem inthe public eye. With regard to the public image of electoral authorities,opinion surveys from the different regions of the world support theconclusion that citizens can appreciate both their successes and fail-ures.
 13. Independent electoral bodies have made a significant contribu-tion to democracy and the rule of law. Although this factor has beennoted in a number of cases of exemplary performance by EMBs, proofof their importance becomes manifest even more frequently whenpoorly managed elections damage the legitimacy of emerging democ-ratic systems. Although independence and permanence in themselvesare not sufficient conditions to guarantee free and fair elections, theyprovide significant opportunities for enhancing transparency and pub-lic confidence and hence for safeguarding the franchise in the earlystages of democratization and well beyond.
 Lessons Learned
 1. Because electoral commissions have proved vital to the sus-tainability of democratic government, they should enjoy constitutionalprotection rather than ordinary legal regulation. Constitutional protec-tion offers a variety of benefits. First, it safeguards EMB independencefrom the executive branch and particularly from sudden change byexecutive decree. At the same time, it enables political parties to have
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voice in the electoral body without the risk of easy modification by nor-mal legislative procedures, in which a majority might overrule minori-ty views and thereby manipulate the entire electoral process.
 2. Electoral bodies are also better protected when their membersare appointed either by multi-party parliamentary approval or fromlists approved by a multi-party parliamentary consensus or some otherkind of all-party or social assembly.
 3. Electoral legislation, including the status and composition ofelectoral bodies, is more widely accepted and effective when all politi-cal parties participate in its drafting. Indeed, electoral legislation byconsensus should be considered an important tool for national recon-ciliation and democracy-building, whether it is achieved through for-mal negotiations (such as in Uruguay since 1924, Australia in 1984,Nicaragua in 1988 and Senegal in 1992 and 1997) or informal discussion(as in Spain in 1977, Botswana in 1987 and Russia in 1993).
 4. An electoral authority can be party-based and still operate neu-trally and independently. Where there is no other tradition or existingbody of widely respected and independent civil servants, multi-partycomposition may guarantee a balanced approach better than executiveor judicial appointment. Multi-party electoral commissions can effec-tively contribute to establishing mutual confidence, transparency andneutrality, which are essential for the proper conduct of elections. Inmany new democracies, as well as in the supervisory bodies of coun-tries whose elections are managed by the Ministry of the Interior orHome Affairs, a mixture of judges and political party representatives ornominees is common.
 5. Strong leadership by electoral bodies is particularly importantat the early stage of democratization. Individuals of high moral staturecan play a crucial role in the consolidation of the new regime and theelectoral administration. In contrast to others whose identity restslargely on political affiliation, they are often better able to involve allthe parties in the electoral process.
 6. EMBs with a very large membership are usually less effective
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and efficient than bodies with a smaller number of commissioners. Theformer often experience numerous difficulties in reaching decisions onboth fundamental and operational issues.
 7. When a permanent electoral administration is largely staffedwith professional civil servants, it can operate at acceptable levels ofefficacy and efficiency even without the support of high-technologyequipment. High-technology equipment is desirable only when it canbe easily maintained; otherwise, its installation and operation can dis-tract EMBs from their fundamental functions. A number of electoralauthorities have performed very well over time both as governancebodies and as technical organizations in countries that have long demo-cratic traditions, but do not belong to the group of industrial societiesand do not have highly developed economies. Countries likeBotswana, India, Chile and Uruguay have conducted free, fair andtransparent multi-party elections for many years, developing their ownprofessional staff despite economic difficulties, budgetary restrictions,and a lack of high-technology equipment.
 8. Experience with multi-party elections clearly facilitates theintroduction of cost-effective administration of the polls; this is a uni-versal lesson that points to the desirability of permanent electoral bod-ies as repositories of managerial capacities.
 9. The question of the role of permanent commissions betweenelection periods is frequently raised during the consolidation of democ-racy. During these intervals, EMBs should maintain and update voterlists, develop regulations, organize by-elections and eventually holdmid-term local elections. Other activities can centre on voter and civiceducation programs and the training of party cadres.
 10. Though it is difficult to enforce, the control of party fundingand campaign finance is frequently a full or partial responsibility ofelectoral commissions. Practitioners and analysts increasingly agreethat periodic disclosure of funding and expenses by parties should beboth established by law and made publicly available. Comparativeexperience shows that neither legal reforms nor judicial decisions suf-
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fice to curb illegal or corrupt practice. Consequently, the oversight ofparty and campaign spending is sometimes carried out by civil societythrough the application of moral sanctions, most notably by associa-tions of domestic monitors of elections and independent media.
 11. Coordination between donors, election authorities and politi-cal parties significantly in advance of the elections – starting with civiceducation and voter registration – not only increases confidence in theelectoral process, as well as its transparency, but may also prove cost-effective by improving the planning capacity of the different actors.
 12. It is important to avoid using the electoral administration as anemployment program. The system should be devised with a viewtowards sustainability and therefore should correspond to the limitedfinancial capabilities of the national government.
 13. Plans for electoral assistance should posit elections as only afirst step towards democratic development. To preserve the investmentmade in the electoral system and structures, assistance is usuallyrequired during inter-election periods. Moreover, assistance should gobeyond electoral commissions and civic education programs to coverthe development of political parties, especially in countries with single-party traditions or those that have not had significant experience withpolitical parties. The activities of German foundations should be notedin this respect.
 14. Political mistrust is expensive. This factor should be consid-ered in international assistance programs. The greater the breach ofconfidence among contenders at the polls, particularly following civilunrest, the more expensive an election tends to become. Such casesoften require costly measures, such as parallel electoral/surveillancebodies, high-quality ballot materials, financial incentives to the parties,and costly international observer missions. Paradoxically, investmentin independent permanent commissions to dispel mistrust by partiescan directly reduce some of these other types of costs.
 15. The presence of international observers contributes significant-ly to creating an atmosphere of confidence and transparency. Observer
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activity can reinforce the capacity of electoral bodies to conduct fair andeffective elections. Large, short-term international observer missionsare not necessarily more effective than smaller ones, particularly if thelatter are preceded by the long-term observation of the entire processby several monitoring units. This approach may also prove more cost-effective. Moreover, the capacity-building effect of international elec-toral observation upon EMBs can be enhanced by the active presence ofdomestic monitors. This increasingly appears to be the case; domesticmonitors have certain advantages over international observers, eventhough the two types of observation are complementary. In addition,domestic monitoring associations often develop into permanent orga-nizations with a broad range of interests, such as human rights,women, or youth, all of which can have a significant impact uponincreasing voter participation.
 16. In the absence of highly developed state structures and politi-cal party organizations with representatives nation-wide, as is the casein most emerging democracies, local electoral authorities should begiven responsibility for specific activities, such as training electoral offi-cers and disseminating electoral materials.
 17. Permanent registries promote both transparency and cost-effectiveness, particularly when they are periodically updated withcorrections, additions and deletions without obliging voters to re-regis-ter. Recent reforms in this direction are being implemented in a numberof new as well as older democracies, such as Botswana, Canada,Colombia, Chile, Namibia, Nicaragua and Venezuela. Among otherrecent developments, the computerization of voter registries hasproved to be a reliable and effective mechanism for updating and cross-checking the lists at the national level.
 18. Allowing citizens to vote with a variety of identification docu-ments, such as a driver’s license or passport, rather than requiring avoter’s card, should be considered good practice. The use of votercards does not in itself add anything to democratization and its nomi-nal cost (normally very high) plus the tasks involved in distribution can
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deter voter turnout and otherwise delay or disrupt the electoralprocess. Moreover, it does not prevent multiple voting, which can bechecked by other means ranging from indelible ink to computerizedsystems.
 19. Voter information and civic education constitute a majorresponsibility of EMB’s; they facilitate the practice of the suffrage andenhance the political culture of democracy. Electoral authorities shouldcarry out non-partisan voter education programs or encourage them ifthey fall outside the EMB mandate. In this domain, a number of orga-nizations of the civil society currently share the responsibility for help-ing to develop a culture of democratic culture, most notably humanrights advocates and associations of domestic electoral monitors. Inaddition to their mandated functions, EMBs occasionally engage incivic education programs in schools; facilitate the conduct of electionsthat are not political, such as those of unions, schools, welfare organi-zations and clubs; and lend electoral equipment for other purposes,such as ballot boxes for fund-raising activities. In some cases, suchactivities are undertaken as matters of custom, often at the local level.
 20. By sharing training practices and manuals with political par-ties, EMBs can help enhance confidence in the electoral process. It canalso avoid costly duplications of activities and materials. Polling offi-cials and party agents and monitors can often make use of the samemanuals and benefit from attending the same training sessions at themunicipality or the polling stations on the eve of elections. This doesnot preclude holding separate training courses and sessions by thepolitical parties themselves. Indeed, training for party cadres on how todocument and file complaints could well be part of the regular activityof electoral commissions, especially in the periods between elections.
 21. By their mere existence, new telecommunication and comput-er technologies put pressure on the administration of elections at its dif-ferent stages: registration, voting, and counting, as well as office man-agement. Nevertheless, the ultimate value of any technology stemsfrom its application, which may or may not be appropriate in differing
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conditions. New technologies in themselves cannot improve the polit-ical quality of elections, particularly if mistrust and lack of transparen-cy must be overcome. It is always wise to assess the political climatebefore adopting any new technology and to include the political stake-holders in the decision-making process as well as in the application ofthe new instruments. At the managerial and technical level, however,a decision on adopting new technologies should become part of thestrategic planning of EMB’s – which entails a significant degree ofinstitutional permanence. Costs must be considered in the context ofalternative methods vis-à-vis the specific needs of the country; start-upand long-term investments; and questions of obsolescence andmaintenance.
 Cost-Effective Measures
 1. Integrated, strategic, and operational planning are cost-reducingmanagement tools easily available today for the electoral authorities ofany country interested in applying them.
 2. At the operational level, important savings have been achievedby requiring divisional officers to prepare their cost estimates sometime ahead of elections and by making them accountable for expendi-tures. National staff estimates systems have been developed to includesuch factors as workload rates and staffing profiles to help provide arealistic view of management’s expectations.
 3. The single most important cost-cutting measure is probably con-tinuous registration. Although there may be few countries in the worldwhere continuous voter registration has been completely and success-fully instituted, many countries are moving in that direction, includingthe older democracies, among them Canada since 1997. Given the hugecosts involved in undertaking voter registration operations for the firsttime, permanent registers that can be updated periodically will provecost-effective in the long run.
 4. Maintaining a minimum of permanent and professional staff at
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different levels of the electoral administration has proved cost-effective.The standard practice is a permanent staff at the central unit, with somepermanent employees at the level of returning officer or its equivalentposition, and temporary assistance elsewhere as the need arises. Thispattern is generally common in countries where election authoritieshave a permanent status. The size of the permanent professional staffshould vary with the size of the country, among other factors; nationalheadquarters may have 10 - 100 staff and 1 – 3 in divisional offices.How this staff is recruited, trained and equipped is more importantthan its size. Although a large, permanent nation-wide staff appearsto indicate managerial efficiency, the personnel may not be profession-al; worse, it may comprise patronage appointees and even agents of aparticular government who seek to control elections.
 5. The recruitment and training of permanent staff, whether for themain or regional offices, is most efficiently carried out from a centralunit that uses consistent standards and a professional civil serviceapproach, even if part or all of the staff must be recruited on a partybasis. Further, the recruitment and training of temporary registrationand polling officers is most efficiently done under the general directionof electoral authorities at the national level; this enables the variousparties to follow the procedures and to articulate their interests. In mostnew democracies, the national election commission should performthis role, either through its national secretariat or a special director forthese functions.
 6. Decentralization of some main electoral operations, such as thetraining of registration and polling officials and the distribution of elec-toral materials, usually results in savings for at least transport andaccommodation costs.
 7. Adequate training programs for both permanent and temporaryofficials also can result in savings, as these programs ensure the uni-form and timely implementation of rules and procedures.
 8. Locally produced ballot papers and other paper materials, ifpolitically acceptable, should result in cost savings. This becomes even
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more economical if purchases for large volumes of electoral materials ismade significantly ahead of the elections. When these materials arepurchased from external contractors, it is more cost-effective to use atendering process with a relatively large number of bidders. Greatersavings may be achieved when tendering is completed before the elec-tions. This is also facilitated when the production of certain materialscan be decentralized—for example, party-list ballot papers—particu-larly in those cases when lists of candidates vary for different con-stituencies.
 9. Disposable ballot boxes and recyclable screens have proven cost-effective in some countries by saving storage and maintenance costs. Inother countries, cost-saving considerations have led electoral authori-ties to conclude that hard-material boxes and screens are advisable.
 10. The falling costs and ever-growing capacity of computershave permitted the use of modern information and communicationtechnologies worldwide. As in other areas of public administration,investments in these technologies should in principle be consideredcost-effective, since costs are usually redeemable in the mid- to long-term.
 11. Limit to the minimum possible degree the use of voter cards,especially when these involve photographs or are used only for specif-ic elections. If other identification documents exist, these are ready sub-stitutes. When this is not the case, the election can be used to providecitizens with some basic form of identity documentation.
 12. Coordination between donors, electoral authorities and polit-ical parties, starting with registration, enhances the possibilities foroperational planning and is itself cost-effective.
 EMBs as Institutions of Governance: Applications of Research
 Although electoral authorities have existed since the introduction ofmass elections in the late 18th century, “election management” is a new
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field of study and practice that has only recently emerged, followingthe “third wave” democracies and the peace-keeping processes of thepost–Cold War period. References to EMBs in the academic works andthe literature on international assistance were rare until the late 1990s.Even today, most material on electoral management can be found inagency reports and conference papers, usually produced by electoralofficials and international consultants. Scholarly papers on electionsand electoral behavior have generally failed to address the question ofthe management of elections and the role of electoral bodies. If a sys-tematic survey were conducted on academic and professional journalson elections during the last five years, probably no more than 10 percent would include some reference to EMBs; no more than 1 per centwould focus directly on election management problems. This fielddemonstrates the gap between practice and codified knowledge so fre-quent in human affairs, including economics and medicine. There is nocorrelation between the understanding of reality and the path on whichreality develops. This is particularly striking at a time when so muchprofessional effort, political will, and international aid are being devot-ed to democratization.
 The study of EMBs is basically a realm for applied research.Research on election administration should be conducted with a viewto its application; this trend has begun and should be encouraged. Suchresearch should lead to codified documentation on the conduct of elec-tions and to a series of technical recommendations. Some of these couldbe applied regardless of the country context. Elections are largely rou-tine processes; the main items to be covered by an election budget,together with approximate time estimates for their implementation, donot vary greatly. Other recommendations will need to address varying
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Page 134
                        

cultural and political factors, such as the degree of decentralization, ormodalities for the representation of political parties in electoral bodies.
 The field has already produced useful projects and publications,among them the following: (a) the Administration and Cost of Elections(ACE) joint project by the United Nations Department of Economic andSocial Affairs, IFES and IDEA, launched in October 1998, which pro-vides information on a range of election administration issues throughan easily accessible website; (b) the collection of electoral laws and sev-eral research papers published by the Commonwealth Secretariat sincethe early 1990s; (c) the dissemination of compendiums of electoral lawsfrom Latin America by the Spanish election authorities in cooperationwith the electoral bodies of the Instituto Interamericano de los DerechosHumanos/Centro para la Promocion de Elecciones (IIDH/CAPEL); (d) theIFES 1996 International Directory of Election Offices; (e) IDEA’s Codeof Conduct for election administrators, entitled “Ethical andProfessional Administration of Elections”; and (f) mission reports fromthe major assistance agencies1 that analyze in detail the operation of theelectoral bodies. The present stage still primarily involves fact-findingand basic conceptualization.
 Some of the themes that have emerged from this current prelimi-nary research should be highlighted by further research endeavors andpractical applications:
 1. First, and most importantly, a research agenda should be devel-oped on the central issue of this paper—EMBs as institutions of gover-nance—with various projects for exploring the effects of EMBs ondifferent governance arenas. EMBs should be approached within thebroad context of the entire political system, as well as in relationship tosocioeconomic and cultural change in the country.
 2. One project could well involve completing and updating thestatistical survey of the main characteristics of EMBs in the differentcountries of the world with a view to developing a database for a vari-ety of users. The statistical evidence provided by this paper is neces-sarily limited by time and budgetary constraints and relies largely on
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available secondary literature. 3. Similarly, case studies conducted through in-depth research
 and interviews with resource persons in different countries could welltake as their point of departure the conclusions of this paper. A studycould combine 15 to 20 thematic and country-specific cases, selectedaccording to region of the world, level of democratic consolidation andthe size of the electorate—the criteria used to select countries for studyin this paper (see Annex). It could underscore the main challenges toelectoral authorities after the first and even second cycle of elections:increased professionalization through the development of a permanentstaff; the establishment of continuous registries for voter and citizenidentification; regulation of political party and campaign financing; theturnout of eligible voters, especially disadvantaged groups; and thecost-effective use of computer and communication technologies. Theseissues are all crucial not only to the consolidation of the electoral bod-ies, but also to the enhancement of democratic governance. They rep-resent safeguards for the basic rights of citizens and for freedom fromtraditionally powerful executives. Such a project could be labeled“EMBs at the Crossroads”, as the prospects for both effective electoraladministration and the consolidation of democratic government willdepend partly, if not largely, on how electoral authorities address theseissues. The main applied product from this type of research would bethe publication of a “Good Practice Handbook on ElectionAdministration,” which could interest practitioners, consultants andassistance agencies.
 4. Managerial development is equally important. Research on theapplication of integrated planning and budget techniques in differentcountry contexts would facilitate exchanges of experience. The ACEauthors conclude that since elections now take place world-wide, thereis considerable scope for comparing costs and seeking the most effec-tive use of resources, despite country variations in cost determinants
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and infrastructure. Such comparisons depend on the systematic collec-tion of data over time with a view to managerial use. The applicationsof this kind of research could include the compilation and publicationof (a) ongoing research on electoral budgets from countries with arange of electoral experience;2 (b) planning documents from differentelection administrations; and (c) planning and budget managementmanuals with various degrees of detail according to the country andtype of electoral body.
 5. In the field of legal assistance, the most urgent problem is“making legal what is real”, in the words of a leader of the Spanishtransition: how differing political and cultural experiences affect law-making and can be translated into viable legislation.
 A number of factors are particularly important in considering theway countries from different regions of the world have met the demo-
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cratic challenge: constitutionalism; the scope of the private sector of theeconomy; experience with negotiation among political parties; and theextent of mass protest during the transition towards democracy.Applied research should focus on the specific ways in which theseexperiences may influence or require a given technical/legal response.The general importance of these issues, and their differences across cul-tures has recently been addressed by scholars studying transitions inLatin America, Africa, Eastern Europe and South Asia (Diamond, Linzand Lipset, 1988; Linz and Stepan, 1996a; Bratton and Van de Walle,1997). The product of this type of research would be background mate-rial for use in legal and constitutional assistance; it could also be pub-lished as discussion or policy papers.
 An important related area is identifying existing elements of par-ticular cultures that embody democratic principles and that could beincorporated into a modern democratic system of government. Amongthese are traditional mechanisms for resolving complaints and disputesand for forming and organizing local government. The basic principlesof democracy and the rule of law stem from universally felt humanneeds for equal treatment and good government.
 It should not be assumed that these principles have emerged his-torically only in the West. The rule of law developed in a number ofancient societies, many of which also used one or another form of con-sulting representatives from various walks of life so as to determinepolicy or practice for a variety of social functions. Many very old tradi-tions can provide foundations for democratic mechanisms that respondto contemporary needs. Research of this kind could greatly enrich theinstitutional repository of democracy as a system of government. It isreassuring to know, for example, that a peasant or shepherd coulddirectly petition a high magistrate in Old Kingdom Egypt. Suchresearch can also help legitimize modern multi-party competition andthe rule of law in countries where the current elite may consider suchinstitutions irrelevant, alien or threatening. For this very reason,research of this kind must take into account the opinions and memories
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of a wide range of men and women from both rural and urban back-grounds. Along with providing material for legislation, this type ofdocumentation could provide background for technical assistanceprograms.
 6. In planning research, one should consider the capacity of exist-ing institutions—such as UNDP, the U.S. Agency for InternationalDevelopment (USAID), IFES, NDI, the International RepublicanInstitute (IRI), IDEA, IIDH/CAPEL, the European Commission,Elections Canada, the Australian Electoral Commission and theSpanish Government—as well as the possibilities offered by new orga-nizations in the field of elections, particularly regional associations ofelectoral authorities. The latter usually maintain permanent secretariatsthat could serve as the focal point and clearinghouse for joint researchenterprises. These secretariats could also serve — some already do —as repositories of databases or archives, documentation centers, androsters of consultants and researchers of a given region. Performing aresearch function may also help consolidate these associations as per-manent structures for professional networking and the disseminationof international standards and practices, both legal and technical, forthe conduct of multi-party elections.
 Concluding Remarks: On the Desirability ofPermanent EMBs for Enhancing the Legitimacy
 of Democracy, the Rule of Law and Good Government
 Efficiency, cost-effectiveness, competence and independence are fre-quently mentioned by expert reports as distinct advantages that per-manent electoral commissions possess relative to provisional ones. Ithas been argued that permanent bodies are essential to promote betterplanning of the electoral process and that they can perform a crucialrole in non-election periods. Moreover, permanent commissions avoidexpensive start-up costs, are better able to hone their budgets to utilize
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resources efficiently, and benefit from the collective expertise and expe-rience that the institution develops over a period of time. Permanentcommissions are also better positioned to play a positive role becausetheir members enjoy more secure positions (IFES, 1995).
 In terms of organizational rationality, cost-effective managementand professional administration, permanent electoral bodies haveproved more viable than other alternatives. This paper has presenteddetailed arguments on these factors. Nevertheless, the main theme hereis the necessity for a rational model of organization to deal with prob-lems involving the massive use of resources by large numbers of peo-ple. As a social, economic and political phenomenon this is not new.During any time from ancient history to the present when people havehad to deal with services on such a scale, they created something simi-lar to what has been defined in modern times as “bureaucratic organi-zation”. In this regard, the seminal works Economy and Society (Weber,1922) and Capitalism, Socialism and Democracy (Schumpeter, 1950)remain signposts of wisdom and understanding.
 Ancient Mesopotamia and Egypt, along with China and the earlycivilizations of the Indus Valley, created forms of rational public admin-istration to handle water resources efficiently in an agricultural econo-my under politically centralized control. Later, the Romans developedcivil and military bodies to manage defense and trade networksthroughout the then-known world – as did the Persians, Arabs, Maliansand, across the Atlantic, the classical Maya. The complex model ofRoman government was perpetuated by the Catholic Church through-out medieval Europe to deal not only with the propagation of religiousdoctrine, but civil administration and the education of the secular elite.The Church also borrowed, where convenient, from a variety of localtraditions ranging from Scandinavia to Spain and eastwards intoCentral Europe.
 From the 12th century on, modernizing monarchs in Europe adopt-ed Church models of administration, including written record-keepingand the recruitment of administrators on the basis of standardized pro-
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cedures and aptitude, as well as inherited rank or wealth. A far-flungsystem of competitive examinations for government positions in acomplex hierarchy had been prevalent in China hundreds of yearsbefore that time and was also the basis of administration in powerful,often multi-national states throughout the world. Many similar pat-terns subsequently emerged in large-scale commercial ventures, indus-try, the welfare state and multi-national corporations. They all involveat least two problems: the massive use of resources and great numbersof people.
 Elections involve much the same issues. Mounting historical evi-dence indicates that permanently staffed organizations are better ablethan ad hoc bodies to provide services to large populations. As elec-tions are now an integral and permanent element of the politicalprocess, permanent EMBs would appear axiomatic if only because theefficiency of a governmental institution enhances the legitimacy of thepolitical system. Three main conditions have been identified as prereq-uisites for the democratic consolidation: an independent civil society; aworking consensus about procedures of governance; and constitution-alism and the rule of law. All three are “much more likely to be satis-fied where there are also found a bureaucracy usable by democraticleaders and an institutionalized economic society” (Linz and Stepan,1996b, p. 20).
 Donors and policy-makers occasionally neglect the frequent effectsof technical assistance in improving both the political conditions of thecountry and the quality of the regime. Recognizing these potentialinstitution-building benefits leads to a more rational allocation ofresources and more efficient program implementation.
 Although efficiency arguments today may be questioned as mere-ly “fashionable”, it must not be forgotten that in the electoral process,time is invaluable. It is a test of the credibility crucial to the survival ofdemocracy. Although many countries have had less than a decade ofexperience with multi-party elections, both historical trends in theolder democracies and specific case studies in the newer ones indicate
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that better prospects for effective and efficient conduct of free and fairelections exist when an electoral body is independent from a country’sexecutive branch; when it can rely on a permanent professional staff;and when it can function according to criteria of basic operational plan-ning and cost-effective considerations. As more and more countriesmove through second- and third-cycle elections, they will probablycome to realize that electoral management is a responsibility of gov-ernment equivalent to the management of other important serviceswithin state administration. Electoral structures are not ancillary ormarginal to the functioning of the multi-party state. Permanent EMBsare necessary not only on grounds of technical convenience, but also ofpolitical necessity. Their organizational sustainability is inextricablylinked to democratic institution-building.
 Within a democratic system of government, electoral bodies servetwo main purposes. Their most visible role is organizing and managingelections, from voter registration to the counting of ballots andannouncement of results. A longer-term, less visible purpose is pro-moting confidence-building among competing parties and trustbetween the public and the government: “While elections and democ-racy are not synonymous, elections remain fundamental, not only forinstalling democratic governments, but as a necessary requisite forbroader democratic consolidation” (Bratton, 1998, p. 52).
 Electoral bodies can progressively achieve these results throughsuccessive improvements of the rules of the electoral game, a neutralapplication of electoral procedures, informing the public properly onelectoral matters and enhancing civic education. EMBs in multi-partydemocracies serve as gatekeepers of the system, along with the massmedia and the judiciary, because of their role in accessing power. Sinceelections are recurrent events that mobilize the entire citizenry, electoralauthorities help to create, sustain, and strengthen the ties between thecivil society and elective institutions of government. Independent elec-toral commissions currently perform many of the traditional functionscarried out performed by political parties during the many decades of
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enfranchisement and state-building in the industrial world. They artic-ulate and aggregate the interests of vast sectors of the population tolimit the power of autocratic governments and, at the same time, tobring transparency and fairness to the political system so as to makepeaceful competition for power possible.
 Meeting the challenges of democracy-building today calls forcomplementary efforts by traditional institutions, such as political par-ties, and new ones, like independent EMBs. Electoral commissionswork to guarantee that all citizens eligible to vote for office be given theopportunity to exercise this right. Strengthening the independence ofelectoral commissions contributes to safeguarding the franchise andthus deepens the character of representative democracy (de Souza,1998, p. 63).
 EMBs also provide a model of competition that may be particular-ly important in new democracies of countries with little experience of amarket economy. Simply by acting as referees of party competition forpower, EMBs may influence the private sector of the economy—for bet-ter or worse. When elections are conducted neutrally and efficiently,citizens may begin appreciating what fair competition entails. In thissense, EMBs are now situated at a crossroads of the three main ele-ments of governance: the state, civil society and the private sector of theeconomy (UNDP, 1997). Independent and permanent electoral com-missions can serve the purposes of democratic governance better thangovernment-based or temporary bodies.
 The potential of electoral authorities for institution-building is per-haps best illustrated during crises. In two striking cases — Uruguay in1980 and Chile in 1988 — the electoral authorities served as the ulti-mate referee in declaring valid the results of constitutional referendumsin which the ruling military governments lost. The historical legitima-cy of these electoral institutions made this transition to democracy pos-sible. In Lesotho in 1998, the new Commission successfully resistedpressure from some of the main parties that had called into question thefairness of the electoral process, both before and after the elections. In
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Ghana in 1996, the Commission helped promote participation, nation-al dialogue and reconciliation, even though its formal power had notchanged since the 1992 elections. In war-torn Mozambique in 1994, themulti-party Commission paradoxically played a generally more neu-tral role than the theoretically more professional secretariat. The impactof the Commission was particularly relevant when one of the two mainparties decided to boycott first the voting and later at the announce-ment of election results.
 As institutions of governance, EMBs should be considered impor-tant for achieving general political goals of the societies in which theyserve. National reconciliation, political stability, the consolidation ofdemocracy, and the rule of law are particularly important in newdemocracies. A recent study of more than 200 internal conflicts aroundthe world demonstrates that democracies have a far better record ofpeacefully managing such disputes than do any other political systems(Harris and Reilly, 1998, p. 19). Just as democracy is a more effectiveconflict-management system than autocracy, permanent independentEMBs better serve the purposes of democracy—certainly in newdemocracies—than do other types of election administration. Theestablishment of a permanent and independent EMB represents amajor step forward for institutional development; it can consolidate thesystem of electoral politics in a country. Like an independent judiciaryand a professional and politically neutral civil police force, its functionsare easily taken for granted by both citizens and policy-makers. Likethem, too, its absence or failure can open doors to both dictatorship andchaos.
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Annex: Country Case Study Reports
 Eight countries have been selected as case studies according to fourmain criteria: region of the world; stage of democratic consolidation;size of the electorate; and sociocultural tradition. These also range fromolder to emerging democracies. Among the stable democracies in theSouth Pacific, Latin America, Southern Africa, and Western Europe,this annex focuses on Australia, with around 12 million electors;Uruguay, with 2 million; Botswana, with 400,000; and Spain, with 31million. Among the consolidating democracies in West Africa, Asia,Eastern Europe, and the Caribbean, this section concentrates onSenegal, with 3 million electors; Pakistan, with 56 million; Russia, with108 million; and Haiti, with 4 million. More than six linguistic tradi-tions are involved among the eight countries; these include includingEnglish French, Russian, Spanish, Swana and Urdu.
 Democratic Consolidation
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AUSTRALIA
 This case study report is based on scholarly studies, published papersfrom workshops of electoral authorities and experts, and personalinterviews with electoral officers of Australia.
 1. Political Electoral Background
 Since the last quarter of the 19th century, Australia has enjoyed one ofthe most open electoral systems in the world. It pioneered the secretballot, often called “Australian ballot”, and introduced salaries andother funding for Members of Parliament so that citizens without inde-pendent means could hold elective office (Lovell et al., 1995, p. 236).Rising population and successful extensions of the franchise havemade the Australian electorate grow from 4.9 million in 1949 to 11.6million at the last election in 1996. Compulsory voting and enrollment,very high voter turnout and a highly stable electorate must be singledout as the main features of the Australian electoral system.
 Australia is one of the few countries in the world with effectivecompulsory voting and enrollment, which were established in 1924; theother main countries are Belgium, Italy and Uruguay. Voter turnout isvery high; more than 95 per cent of the country’s eligible voters par-ticipated in the election of 1996. There is also a very stable pattern ofparty loyalties. Unlike most Western democracies during the last fewdecades, no substantial shifts in the party affiliation of voters havetaken place in Australia. Indeed. the “swing” between parties since thelate 1960s has never exceeded seven points and is more frequentlyaround two (Bean et al., 1997, pp. 174, 231).
 2. The Institutional Framework
 “Administration of Australian elections has generally become fairer inrecent years,” states a university textbook (Smith, 1997, p. 175).
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Australia is one of the older democracies of the world that has recentlyreformed its electoral administration. The path towards establishing anindependent Australian Electoral Commission (AEC) has beendescribed in much detail at recent conferences of electoral authorities,as well as in the AEC’s own publications (Morling, 1997; Gray, 1998).
 Under the Commonwealth Electoral Act of 1902, revised in 1918,elections in Australia were traditionally managed by an electoral offi-cer within the Ministry of Home Affairs (after 1932, the Ministry of theInterior). At the federal as well as state and district levels, electoral offi-cers were appointed as civil servants and therefore held permanentjobs. Their security of tenure contrasts with the practice of the UnitedKingdom, where elections are administered as a part-time task by localgovernment officials. Only in 1973 was an Australian Electoral Officecreated as a statutory authority with a measure of autonomy, but it wasstill responsible to the minister for services and property. As recently as1984, the Australian Electoral Commission was established as a bodycompletely independent of the government, based on the unanimousrecommendations of a joint standing committee of Parliament on elec-toral reform, which included members from both houses of the legisla-ture and members of all the political parties represented.
 The electoral administration of Australia is highly decentralized.The AEC is responsible for the conduct of federal elections, federal ref-erendums and industrial elections. It consists of three members: theChairperson, who must be a judge of the Federal Court; an ElectoralCommissioner, who must also be a judge and who performs the func-tions of the chief executive officer; and a non-judicial member. TheElectoral Commissioner has the powers of a secretary of the federalgovernment and is the only permanent commissioner. The two judicialCommissioners are appointed by the Governor-general for a renewableterm not exceeding seven years, based on a list of judges or formerjudges submitted by the Chief Justice of the Federal Court. The non-judicial Commissioner must have the rank of secretary of a governmentdepartment or an equivalent statutory office.
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The AEC central office is located in Canberra and is functionallyorganized into three branches: corporate services; elections and enroll-ment; and information technology. Each branch is headed by anAssistant Commissioner. The offices of information and education andof internal audit are directly responsible to the Deputy ElectoralCommissioner, while the First Assistant Commissioner has responsibil-ity for funding and financial disclosure.
 Seven head offices are located in each of Australia’s six states andits Northern Territory, each presided by an AEC officer appointed bythe national Parliament. These offices are fully responsible for stateelections; they also handle activities within the state or territory relatedto the conduct of House of Representatives and Senate elections andreferendums. As in the central unit, only a main officer has a permanentjob at the state level. Below the state offices are 148 divisional returningoffices, one for each constituency, each headed by a divisional return-ing officer. Each of these offices consists of three officers, appointed bythe High Civil Service Authority, but only the returning officer workson a full-time basis. The total number of officers at this level is thus 444.The divisional returning officer is responsible for the conduct of thefederal and state elections. At the municipal level, the local governmentauthorities are responsible for the local elections, which they can con-duct either by themselves or by hiring officials from national or stateelectoral bodies.
 As a whole, the permanent staff of the AEC amounts approximate-ly to 750 officers who are provided by the Civil Service Authority andare therefore recruited and trained according to general civil serviceregulations. Before the elections, polling station officers are appointedby the national electoral authorities for federal elections and referenda;by the state electoral authorities for state elections; and by the localgovernment authorities for local elections.
 Electoral bodies at the different levels may receive voter claims andcomplaints regarding the general conduct of the elections. An appealsystem involves several courts both at the federal and state levels. Atthe federal level, a Court of Disputed Returns hears appeals of election
 147

Page 149
                        

results, and an ordinary federal court hears appeals on other electoralmatters. For elections at the state level, appeals go to a number ofCourts of Disputed Returns and to ordinary state courts that have com-petencies similar to those of federal courts, but which are limited tostate elections.
 3. Main Functions of the EMBs
 Boundary delimitation is now largely a responsibility of the AEC. Priorto 1984, when the AEC was established, the subject had been a matterof considerable political controversy. What is called the “redistribu-tion” of federal electoral boundaries is currently conducted in twostages, with participation by both the political parties and the public.The main criteria for delimitation are numerical, designed to ensurethat all divisions will have approximately equal enrollments. First, afterconsidering public suggestions, a “redistribution committee” (compris-ing the electoral commissioner, the main state electoral officer, and twohigh-ranking officials from the relevant state government), publishes aproposed redistribution. If political parties, organizations or individu-als object to the proposal, an “augmented electoral commission” isformed consisting of the former committee members supplemented bythe Chairperson and the non-judicial Commissioner of the AEC. Afterall objections have been considered, the decision of the augmentedcommission is definitive (Morling, 1997, p. 17).
 The electoral authorities keep a permanent registry of votersupdated. Voters are expected to communicate any changes of name andaddress to update the register. The lists of voters are produced not bypolling station, but by constituency, because a voter can vote in anypolling station within the constituency in which he or she is registered.Moreover, the presentation of an identity card is not required for vot-ing in Australia; only names of voters must be submitted to the pollingofficials. Non-voting and multiple voting are controlled by the elec-toral authorities through a post-electoral scanning of three lists: one ofactual voters; a second of non-voters, to ensure future compulsory vot-
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ing; and a list of double voters, which usually includes very few names.The AEC’s ordinary budget, as well as the budgets for specific elec-
 tions and election related activities, are drawn up by the governmentand approved in Parliament for all public institutions. Once it isapproved, the AEC is free to spend within the limits set by Parliament.Indeed, the commission prepares its own budget, like all the other mainpublic agencies, before submitting it to the government. Each electoralbudget is automatically calculated by the Commission on a base figurethat is adjusted annually in accordance with the consumer price index.As a general principle, innovative election procedures must be cost-neutral; therefore, alternative savings must be identified within theelection budget (Bright, 1997, p. 124). Public funding expendituresexcluded, the budget for the 1996 general election amounted toAustralian $55.5 million for 11.6 million registered voters, or A$4.80 pervoter—equivalent to US$3.20 per voter (Dundas, 1997, p. 132).
 The AEC has conducted a systematic assessment of its cost-reduc-tion capacity which showed that between 1984 and the last election in1996, the average cost per elector (adjusted for inflation) decreasedfrom A$3.13 to $2.55 (Bright, 1997, p. 132). It is remarkable that in only12 years, a cost reduction of almost 20 per cent has resulted basicallybecause of two tools: (a) critically reviewing and evaluating past per-formance with the techniques of strategic election management plan-ning; and (b) automating manual processes. The AEC concluded thatthe “one essential formula to reducing the costs of elections is planning. . . the major key to achieving efficiencies in the conduct of elections”(Bright, 1997, p. 126).
 The AEC strategic election management plan has four steps. First,the corporate plan outlines key organizational objectives to be met (toconduct federal elections, to develop procedures and ensure consistentapplication by all staff, to ensure that resources are available). Second,the national operational plan details the election tasks to be completedin a given year by all branches and sections of the electoral administra-tion (specific tasks against set timelines). Third, the pre-election plan
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identifies nine key tasks to be undertaken under each of the 148 divi-sional offices (concerning polling places, permanent staff, temporarystaff, polling staff, training, polling materials and distribution, finance,computer systems, and training arrangement for the roll managementsystem). Post-election reviews include the identification of areas ofoverspending and inefficiencies. The AEC conducts internal reviewsand internal audits, and is also subject to external review by the JointStanding Committee of Parliament.
 More specifically, important cost savings have been achievedthrough the following measures: First, to help the divisional officersprepare their estimates, a national staff estimates system has beendeveloped; it includes workload rates and staffing profiles to provide arealistic view of management expectations. Second, central tenderingand advance purchasing of large-volume electoral materials before theelections helps reduce costs. Third, adequate training programs forboth permanent and part-time officials also produce savings, as theyensure uniform and timely implementation of rules and procedures.Fourth, the administration of elections has benefited from automatedprocesses. In the 1993 federal elections, for the first time, all offices ofthe Commission were linked by computer. The review of that experi-ence led to the conclusion not only that the organization had managedits activities more efficiently, but also that significant economies instaffing costs had been achieved (Bright, 1997, p. 131).
 The 1984 reforms introduced public funding of parties, as well asstricter regulations on campaign financing. Parties are subsidizedaccording to votes obtained, and the commission is charged with cal-culating funding entitlements. In 1995, A$4.9 million was distributedfrom the central fund (Smith, 1997, p. 190). The rate set for 1997 wasA$1.629 per voter (Morling, 1997, p. 18). Among the other case studycountries, public party campaign financing also exists in Spain andUruguay. For this purpose, the Commission maintains a register of allpolitical parties. Administration of the financial disclosure laws is alsothe responsibility of the commission. All parties and candidates, as well
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as organizations and individuals taking part in campaign activitiesmust disclose gifts received and electoral expenditure incurred.Moreover, all of these—individual donors of A $1,500 or more—arerequired to furnish an annual financial return to the commission. In thewords of the current AEC chairman, “even more potentially controver-sial [than issues arising in the register of political parties] has beenthe administration of the party finance disclosure laws” (Morling, 1997,p. 18).
 The Commission provides voter information and education atthe time of elections and also on specific programs for which specialfunds may be allocated, such as programs dealing with the indigenouspopulation.
 4. Relationship with Other Institutions and Agencies
 The AEC works closely with the Standing Committee in Parliament inproviding advice and submitting reports. The Committee draws itsmembership from all major political parties and is always chaired by amember of the governing party. There are also periodic inquiries byother multiparty parliamentary committees on electoral matters; thishas helped to ensure the independence of the AEC from governmentdirection, which always risks being politically partisan. The StandingCommittee and these other committees provide the chief AEC liaisonpoints with the political parties.
 With the government, the Commission has to work out electoralbudgets and engage in matters affecting the preparation or submissionof electoral legislation. The Commission has a noteworthy record ofindependence from the government. On various occasions, in submis-sions to parliamentary committees, it has criticized legislation pro-posed by the government. At one time, it prosecuted the national sec-retary of the governing political party for breaches of electoral law(Morling, 1997, p. 17).
 With lower electoral bodies in the system, the AEC rules only over
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activities with a federal scope (general elections and referendums); itgives assistance and provides officials only if requested by local author-ities. In their respective areas of competence, state and local authoritiesare autonomous electoral administrations.
 Since 1987, the Commission has produced detailed reports on theconduct of each election upon the request of the Joint StandingCommittee on Electoral Reform. Strengths and weaknesses of theprocess are identified. The Commission publishes an “ElectoralNewsfile” with periodic reports on the conduct of elections. Electoralresults and related information are also published under the heading“Federal Elections” by the Parliamentary Research Service at theDepartment of Parliamentary Library.
 5. Contribution to Democracy and Governance
 The 1984 electoral reforms must be considered a landmark and turningpoint concerning all matters that affect the transparency and efficiencyof the electoral process in Australia. Many aspects of elections havebeen altered since the establishment of the AEC (boundary delimita-tion, campaign and party financing, the Joint Standing Committee). Inits less-than-15-year existence, the Commission has clearly contributedto the transparency of the electoral process by enforcing the new legis-lation, making the electoral authority directly accountable to theStanding Committee, being responsive to the public demands on theelectoral administration, and also—with an international scope—offer-ing electoral assistance of different kinds to countries involved in tran-sitions to democracy.
 The Australian electoral authorities can provide international elec-toral assistance as approved by the government and has done so in anumber of countries, particularly in the South Asia and Pacific region.Moreover, high-ranking Australian electoral officials and middle-leveltechnicians can frequently be found as members of an electoral unitwithin United Nations peace-keeping operations, as members of elec-toral observer missions in different parts of the world from either the
 152

Page 154
                        

UN or the British Commonwealth organizations, and also as partici-pants in seminars and conferences regarding electoral matters, morefrequently at the occasion of a meeting of international associations ofelectoral authorities. Further, like Botswana, Spain and Uruguay,Australia is a member of the International Institute for Democracy andElectoral Assistance (IDEA), based in Stockholm.
 The AEC, by jointly working with the Joint Standing Committee,has contributed to good governance by enhancing the effectiveness andaccountability of the conduct of elections. This has basically beenachieved by providing a forum for the open discussion of electoralissues, by facilitating dialogue between political parties, and by beingaccountable to the Committee, which operates in the public eye,instead of to a ministry that, by its nature, belongs to a more closedpolitical space. Although the Commission is accountable to theStanding Committee, it is not subordinate to it. In certain cases, the twobodies have differed on issues, including majority findings.
 Public opinion attests to the responsiveness and positive image ofthe AEC. Survey data are illustrative in this respect. The AEC regular-ly conducts opinion polls as a tool for corporate planning by consider-ing “the needs of the stakeholders such as political parties, journalists,other governmental agencies and the voting public” (Hallett, 1997, p.36). The Commission conducts three different types of polls dealingwith enrollment, post-election assessment and the tracking of advertis-ing. A 1996 post-election national survey showed that “AEC staff wasrated between 93 and 97 per cent for efficiency, friendliness, helpful-ness and honesty . . . 92 per cent of voters felt they were well-informedabout the correct method of filing the ballot paper” (Hallet, 1997, p. 40).
 153

Page 155
                        

URUGUAY
 This case study report is based on scholarly studies, reports from pro-fessional conferences of electoral authorities and experts, and personalinterviews with electoral authorities and political analysts of Uruguay.
 1. Historical Background
 Uruguay is one of the oldest and most stable democracies in the world.Except for a military interregnum between 1973 and 1984, multi-partyelections have been held without interruption since the late 19th centu-ry. The electoral authority, the Corte Electoral, was created in 1924 by anact of Parliament and enshrined in a new Constitution in 1934. Currentelectoral practice was basically established in 1925 by a Law ofElections and a National Civil Registry. Uruguay is one of the fewcountries of the world in which voting is compulsory, although sanc-tions were established by law only in 1971 and slightly modified in1996. It is also a country in which the electoral authorities at the provin-cial level are popularly elected (it has 19 lower electoral bodies, or jun-tas electorales departamentales). Political authorities are elected every fiveyears by a system called “simultaneous double vote”, which allows formultiple candidates and lists within a single party. After selecting aparty option, the voter selects a given presidential candidate and par-liamentary list from within that party.
 Voter turnout has always been very high, with rates of around 85per cent and often higher. The national franchise was extended towomen in 1932. At the first general election after the fall of the militaryregime in 1984, the turnout was 88 per cent of the country’s approxi-mately 2.2 million registered voters. Citizens are encouraged to registerat the age of 16, although they cannot vote until they have reached theirmajority at 18. Registered voters are then given a voting card, and onceregistered, they will remain in the registry for life, unless they change
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residence or fail to vote in two consecutive elections. In the latterinstance, or upon death, their names are automatically deleted from theregistry.
 Major electoral signposts during the last few decades have been1971, 1980, 1984 and 1994. A basic two-party system was in place until1971, when a coalition from the left entered the system (Frente Amplio)and obtained around 20 per cent of the vote. After several changeswithin this new political space, the Frente attained approximate paritywith the two other major parties. By the last general elections in 1994,the Uruguayan electorate distributed its votes roughly equally amongthese three parties for the Presidency, Parliament and local govern-ments. This may change after the 1999 implementation of a 1996Constitutional reform that establishes different dates for national andlocal elections. A second round for the presidential election has alsobeen established.
 In 1980, another signpost year, the military government demandedthat the Corte Electoral organize a referendum for constitutional reformintended to legitimize and perpetuate autocratic rule. When the gov-ernment lost the referendum, a transition period towards democracyculminated in the general elections of 1984; the Corte Electoral thusplayed a decisive role in opening a new era. Another politically sensi-tive referendum, in 1989, dealt with the repeal of an Amnesty Law andwas the first initiated by public request, through a procedure estab-lished by a 1989 law: 25 per cent of all registered voters signed a peti-tion to the Corte Electoral for the organization of the plebiscite. The pro-posal to repeal the law brought 85 per cent of the electorate to the polls,where 65 per cent of those who had come defeated the motion. Byadhering to a strict application of the law in difficult times, both in pro-cessing the referendum initiative and in declaring its results valid, theCorte strategically strengthened the legitimacy of the democratic sys-tem. By the late 1980s, a new transition to democracy in Uruguay wasconsidered complete (Alcantara and Crespo, 1992, p. 180).
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2. The Institutional Framework
 The Corte Electoral has nine members, none of whom is required to havea legal background. Five are considered neutral, as they are elected bya two-thirds vote by a General Assembly of senators and deputies ofboth houses of the legislature; the other four are representatives ofpolitical parties, directly elected by each of the parties represented inthe Assembly (currently three) in proportion to the number of seatsthey hold. The Corte is autonomous in all respects except its financing,which must be negotiated with the government and approved byParliament. It is responsible for all aspects of the conduct of elections,including the hearing of claims and complaints, for which there is noappeal beyond its decision. The Corte is simultaneously the supremeelectoral authority, manager of elections, and supreme electoral court ofjustice. All managerial activities are handled by a central office thatreports to the Corte; other affairs are delegated to 19 departmental orregional offices. The central office comprises six divisions, which arerespectively responsible for national elections, general services, secre-tariat, personnel, accounting, and the treasury.
 The lower electoral bodies (juntas departamentales) are elected bypopular vote every five years (every four since 1996) and are composedof ten members and 20 surrogate members; the candidate with thegreatest popular vote serves as presiding officer and chairs the juntadepartamental. Each reports to the Corte Electoral and directs the opera-tions of departmental electoral offices, which depend administrativelyon the national electoral office. The juntas departamentales also receiveinitial and appellate claims and complaints from lower electoral offi-cials. Both the juntas and the electoral offices have a permanent char-acter. Since 1982, the polling officers have all been civil servants on five-day leave from different offices of government.
 The electoral administration employs a permanent staff of 1,159including all levels of management; 595 work at the central offices andthe remaining 566 at the departmental offices. This staff is not particu-
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larly well paid and personnel turnover has been considered a weaknessfor achieving greater management stability in the electoral administra-tion. Curiously enough, electoral officials are not subject to the generalregulations of the state civil service, but to a special statute that hasremained basically unchanged since 1925. The Corte recruits andappoints its own officials at all levels through public competitive exam-inations, but candidates are required to bring certificates of party sup-port and appointments are made in proportion to party vote. In addi-tion, electoral officials cannot be dismissed except for malpractice orcrime, subject to investigation, and never for political reasons. As withthe voting system, this is a peculiarity of Uruguay that other countriesmay not find desirable or easy to adopt. Still, the system has provensuccessful for 75 years, and it makes unfair and inconvenient practicesexplicit and formal, while many other countries instead choose to masksuch practices.
 3. Main Functions of the EMB
 At the highest level, the Corte undertakes all strategic planning throughits different internal commissions. Operational planning is handled bythe general services division of the central office, which is responsiblefor all the highly detailed aspects of electoral administration that haveaccumulated since Uruguay instituted elections more than a centuryago. Additional regulations came into being with the enfranchisementof women in 1940, which the Corte actively supported. Ever since, theregistration of young voters has been continuously sought, withemphasis on the school system.
 Voter registration is the responsibility of the Corte, which keeps apermanent registry of voters through registration committees (juntasinscriptoras delegadas) in the different departments of the country. Asindicated earlier, 16 year-olds are encouraged to obtain an electoralcard early so they can vote at age 18. Lists are updated through the reg-istration of young people, the writing off of those who fail to vote twicein succession, as well as verification of deaths with the Ministry of
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Public Health. Although the voter lists are computerized, the registra-tion process itself remains manual. As a whole, this is not a significantadministrative burden, given the small size of the population andaging trends, but it is still costly and time-consuming. To register, apotential voter must present his or her birth certificate and complete anapplication form. The registration office photographs and fingerprintsthe applicant, as well as obtaining his signature. The voter card (cre-dencial civica) subsequently issued need not be renewed and may lastfor life.
 Very few changes have taken place in part registration since 1924.Until 1971, the party system comprised two major parties, Colorado andNacional, and the smaller Union Civica, Communist and Socialist par-ties. The third, Frente Amplio, initially ran in 1971 on the ticket (lema) ofthe Christian Democratic Party, itself the successor of the older UnionCivica, and attained legal autonomy shortly before the 1984 election.Finally, in 1989, a splinter group of the Frente Amplio registered as NuevoEspacio. Uruguay does not require a minimum number of signaturesfor registering a political party. They register at the Corte and their indi-vidual candidates at the 19 departmental juntas.
 The Corte holds a hearing when legislation affecting the electoraldomain comes before the Legislation, Constitution or Codes commit-tees of Parliament. Currently, the Corte is more active in pursuing theenactment of legislation to develop the new constitutional provisions of1996, particularly those affecting the internal elections of party presi-dential candidates and the second round of the presidential election. InUruguay, as in Spain, boundary delimitation is a function ofParliament; the main electoral districts correspond to the main admin-istrative divisions (departamentos) of the country, which have remainedthe same since 1885. There is also little legal regulation of campaignactivities, media access or the financing of political parties.Consequently, the Corte keeps a low profile on the surveillance of thesematters and confines itself largely to a reactive role if complaints arebrought to its attention.
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Nonetheless, acting within its mandate, the Corte is assiduous inensuring that no campaign advertising is aired during the two daysprior to polling; that parties are paid their electoral subsidies per voter;and that they receive certificates of previous election results so thesecan be applied to the bank credits granted against prospective subsi-dies. Private party funding and campaigning arrangements fall beyondthe mandate’s scope. As all the parties are represented in the Corte, ithas felt no need to assume additional public control of campaign activ-ities.
 The Corte also does little in providing voter information and edu-cation. The media conducts the former on such fundamentals such asdate and polling schedule and, if there is a referendum, on the contentof the questions involved. Voter education is basically provided in thefamily and at school, the system being so highly routinized and deeplyrooted in the political culture of the country. The Ministry of Cultureand the schools provide civic education courses as a part of the schoolsyllabus. Information on how to vote is provided at the family level onevery election eve, when the ballot papers brought to homes by thepolitical parties are filled in and put into an envelope before they aredeposited by the voters at the polling station. As in Spain, very fewpeople make use of the ballot papers made available by law at thepolling booth. Additionally, school and club elections are similarlyorganized, which works as a reinforcing tool in civic education. TheCorte usually provides free electoral materials and sends electoral offi-cers to help in school elections.
 Election logistics have followed the same blueprint since 1924,incorporating the expansion of the electorate and its increasing concen-tration in the capital city, Montevideo, as well as the development ofmodern communications. Before election day, each polling station isgiven ballot boxes, envelopes and all other electoral materials, includ-ing duplicate copies of a computerized list of voters. The ballotingtakes place at school buildings and social or sport clubs. Polling offi-cials are civil servants seconded from other state agencies, who work
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under the direction and control of permanent electoral officers from theCorte. A training session of about two hours is usually enough toupdate them on procedures a few days before the balloting. Voters cancast their ballot only in the department where they are registered; ten-der ballots issued at other departments are no longer allowed; the onlyexception is for people engaging in security or polling operations indepartments other than the one where they are listed.
 The ballots are counted twice: first at the polling station, and againat the constituency level (junta departamental), where an official count-ing beyond the mere addition of station tally sheets is manually made(this being another peculiarity of the Uruguayan system). For publicinformation purposes, the Ministry of the Interior conducts its ownpreliminary counting, using computers for the aggregating the figurescollected at the polling stations. The mass media also conduct exit pollsand quick-counts based on the information provided by the Ministry,which usually announces preliminary unofficial results soon after itstally. The announcement of official results by the different juntas andlater by the Corte usually takes longer because of manual counting andthe allotment of seats in Parliament and juntas departamentales.
 As a supreme court on electoral matters, the Corte reviews claimsand complaints at the different levels of operations. Decisions at thenational level are final and cannot be appealed before any other judicialbody. Historically, appellate complaints have been scarce, the bestknown having been in 1971 by a losing candidate, Wilson Ferreira,which was finally rejected by the Corte. No complaints were lodged in1994, even though the electorate appeared divided by thirds and therewas a difference of less than 50,000 votes between the winner and thecandidate who came in last; nor were there appeals of theConstitutional referendum in 1996, although it was decided by barelythe required level of votes. One reason why few complaints are madeis that the vote is counted twice manually and in the presence of partyrepresentatives.
 Given the tradition of democratic stability, even during the re-
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democratization process of the 1980s, Uruguay has no experience withinternational electoral observers. Occasional national observers areinvited in small numbers by the Corte—largely authorities from otherelectoral bodies of the region. The same applies to the monitoring ofelections by domestic non-governmental organizations (NGOs) thathave shown no interest in the electoral process so far. Nor doesUruguay have any experience with receiving international technicalassistance for elections; the electoral authorities have not needed suchhelp. The Spanish Agency for International Cooperation gave theUruguayan government a grant for the computer training courses ofelectoral officers throughout the country. There has also been a limitedamount of assistance from agencies like the German foundations forworkshop and research activities related to electoral issues; these haveusually resulted in publications of a scholarly nature. In 1993, theUruguayan government discussed the possibility of obtaining a creditfrom an international bank for the technological modernization of theelectoral administration, but decided not to engage in that expenditure.
 By law or in practice, the Corte has functions other than the man-agement of national and local elections. Since 1982, it has organized the“internal elections” in which political parties’ authorities and presiden-tial candidates are selected by popular vote (the latter provision havingbeen made by the constitutional reform of 1996). Also by law, the Cortepresides over elections at the university and the state agencies of socialsecurity services (Cajas de Jubilaciones). As a matter of custom, the Cortegives support to elections in schools, social clubs and sport clubs,among other organizations, by allowing them to use electoral materialssuch as ballot boxes.
 4. Relationships with Other Institutions and Agencies
 All of Uruguay’s electoral bodies have permanent, institutionalizedand fluid relations with the country’s political parties, as they are com-posed only of party representatives, either formally or informally. Aunique feature of the Uruguayan scene, as stated above, is the fact thatconstituency electoral bodies are elected by popular vote every four
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years and have a permanent character.The Corte has traditionally had a fairly positive relationship with
 the mass media, both public and private. Its institutional backgroundhelps, since very few regulations exist on media access and there is nolegal prohibition concerning media provision of information to the vot-ers, such as pre-electoral opinion surveys, exit polls and quick countson election day. In fact, the media announce the results earlier than any-body else. Moreover, the media have expressed very few criticisms ofthe Corte’s performance.
 Corte–government relations basically concern matters of budgetand election logistics, particularly security, which is provided by thepolice and unarmed military. In its budget negotiations, the Corte hasusually been receptive to government arguments for restricting publicexpenditures; this is the major reason for the lag in the technologicalmodernization of the electoral process. Uruguay has suffered from eco-nomic stagnation and from what has been termed “a flawed politicaleconomy” for most of the last three decades (Weinstein, 1988, p. 35).The burden on the public sector increased until the late 1960s, whenaround 30 per cent of the country’s gross domestic product and 40 percent of all salaries were paid by public corporations (Weinstein, 1988, p.35). The compilation of electoral lists in Uruguay is already computer-ized and computer searches are used in the selection of polling officialsin the department of Montevideo, which includes almost half of theentire electorate.
 The police and military provide the security apparatus of the elec-tions and these units come under the direction of the Corte at electiontime. The military provides security for about two-thirds of the pollingstations. The government has always provided the Corte with transportand communication resources for the elections, furnished by theMinistries of Interior and Defense. The Ministry of the Interior is alsoresponsible for providing citizens with their “national identificationdocument”, but this is in no way related to the Registry of Voters andthe issuance of a voter card, which are the responsibility of the Corte.
 The Corte confers with Parliament on matters of electoral legisla-
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tion and information, as well as on its budget. It is active in promotingand discussing legislation pertaining to elections. Currently, there is agreat deal of interest in the enactment of legislation to develop the 1996Constitutional provisions. Upon request, the Corte provides Parliamentwith any information necessary for Parliamentary activity. The Cortehas traditionally been dependent on Parliament for the publication ofcompilations of electoral results.
 The ordinary budgetary process starts with the government, whichis in charge of determining and submitting to Parliament an electoralchapter within the national budget. After complex negotiationsbetween the parties that usually continue until the last minute, a spe-cial budget is approved by Parliament before every election in whichthe amount of subsidies to political parties is also established (US$7.00per vote at the 1994 election). The cost of an election in the late 1990smay be around US$25 million, if party funding is included. Withoutincluding party funding, the electoral budget of 1994 was US$6.3 mil-lion for an electorate of 2.3 million, an average of $2.7 per elector (or$9.7 if party funding is included). The cost of a failed referendum ini-tiative in 1997 amounted to around US$8.5 million, including $1.5 mil-lion indirect costs of salaries to ordinary civil servants on a five-day sec-ondment to the electoral bodies. Electoral costs are expected to rise inthe future because of new Constitutional provisions establishing a four-date election calendar: political party internal elections, presidentialelections with two rounds, and local elections for governors (inten-dentes) and department councils (juntas departamentales). The newmodality of “referenda against current law” by popular initiative (1989,1992, 1997) is already increasing traditional electoral expenses.
 There are no other state institutions with which the Corte must reg-ularly liaise on substantial issues, other than the national accountingcontroller (Tribunal de Cuentas), to which the Corte has to submit itsaccounting just as any other state authority should.
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5. Contribution to Democracy and Governance
 The Corte has played a legitimizing role in Uruguayan democracybecause of its outstanding performance in crises:
 During difficult years of a de facto government (1973–1984), theCorte Electoral was a bulwark of the democratic tradition ofUruguay. The National Civil Registry remained untouched, and the1980 plebiscite—which made impossible the constitutional project ofthe military after a blatant ‘no’ landslide—was conducted in anexemplary manner under the direction of the Corte Electoral. TheNovember 1984 elections ensuring a return to democracy were freeand fairly conducted also under the control of the Corte Electoral. Thesame would apply to the internal elections of political parties held thelast Sunday of November 1982 . . . The Corte’s performance at the ref-erendum of 1989, under difficult circumstances and justified passionsgiven the matter submitted to the popular vote, was fair and honestensuring a result that was accepted by everybody without any objec-tion. (Gros Espiell, 1990, p. 10)
 The Corte also helped to legitimize democracy during the constitu-tional referendum of 1980, which resulted in a return to democracy, andduring the amnesty referendum of 1989, which supported givingamnesty to military rulers. In addition, the Corte supported democra-cy in the late 1960s by pragmatically interpreting the election law onthe participation of new parties (leyes de lemas), and facilitating the inte-gration of new electoral contenders within the party system, withoutthe need for legal or constitutional reforms (Alcantara and Crespo,1992, p. 201). The Corte had an important role while Uruguay still hada civil–military government, by participating with the political partiesin formulating the Law of Political Parties that established the holdingof “primaries” for party candidates. The first such “internal” electionswere held in 1982. Later, after the 1994 elections, when the electorate
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was divided by thirds, the parties were represented within the Corteand arrived at a consensus for the further reform of the Constitution in1996.
 For all these reasons, analysts agree that the Corte has played a cru-cial legitimizing role of democracy (Franco, 1985; Rial, 1987; Weinstein,1988; Gros Espiell, 1990; Alcantara and Crespo, 1992). The Corte shouldbe considered one of the consensus-making mechanisms that charac-terize the political life of Uruguay, as much a cause as an effect of thepolitical democratic stability of the country. It is no accident that few ofthe elements of the electoral system are under discussion, and that thefollowing have not been questioned: compulsory voting, districtboundaries, the ballot list system and the “simultaneous double vote”(Alcantara and Crespo, 1992, pp. 179–184). “The evidence that the sys-tem [has] worked well for a long time makes a strong argument infavor of the maintenance of its main components, considering only at aminimum necessary changes” (Rial, 1987, p. 13).
 The primary lessons from the experience of the electoral body ofUruguay involve the essence of democratic politics—that is, involve-ment, negotiation, and strict adherence to the rule of law. By beingparty-based from top to bottom and inclusive of new parties whenthese have arisen, the Corte has permanently embodied the politicalpluralism of a country whose historical experience has been labeled“the politics of co-participation” (Weinstein, 1988, p. 19). Whatevernegotiations take place in the political arena influence the Corte’s deci-sions; conversely, decisions adopted by the Corte could easily beassumed by the parties as their own. This applies to informal politics asmuch as to law-making. As a consequence, once a law is enacted, all theparties are more likely to abide by it. In the electoral field, the Corte hasbeen following the law in an exemplary manner, but it has also beenable to make flexible interpretations of the law—as the highest electoraljudicial body—in times of uncertainty, such as interpreting the applica-tion of the “simultaneous double vote” in the presence of new parties.
 A further lesson stems from the Uruguayan experience (and to
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some extent also from that of Chile): that of cumulative legitimacystemming from endurance. By being effective and enjoying the highesteem of the public over long periods of time, even a 15-year experi-ence with military rule did not substantially erode the institutionalcapacity of the electoral authorities to act in a neutral and effectivemanner for the return of democracy. The Corte’s continued strengthwould have been unlikely without its background as an independentand permanent body within the state structures. When new institutionsare created on a permanent basis, they may or may not last long.However, temporary agencies of governance by definition will beephemeral. The Uruguayan electoral commission was established 75years ago at a time when elections were usually based on limited suf-frage and were rife with irregularities and fraud. When new legislationwas introduced to enlarge suffrage and to improve the quality of thesystem, the commission committed itself to make the system credibleby its close relations with political parties and acting according to thelaw. The continuing support of the commission by political parties wasquickly mirrored in the support shown by bulk of the citizenry and theother institutions of government. Nonetheless, despite its institutionaleffectiveness, the Corte suffers from evident technological obsolescence.Better equipment would make it as efficient and effective manageriallyand in terms of costs as it always has been as an institution ofgovernance.
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BOTSWANA
 This case study is based on scholarly studies, personal interviews withhigh-ranking electoral officers of Botswana and published papers fromworkshops with electoral authorities and experts.
 1. Political Electoral Background
 Democratic stability is almost proverbial in Botswana, where multi-party elections have been held without interruption every five yearssince 1965. Independence came only in 1966 through negotiationsbetween the British colonial power and all the political parties. Therehave been five other elections, in 1969, 1974, 1979, 1984, 1989 and 1994.Botswana has a semi-parliamentary system of government in which thepeople elect representatives to an assembly by the rule “first past thepost” in single-member constituencies, and the assembly in turn selectsa President. The President is only partially responsible to Parliament;he can dissolve it and call for a new election, but then his own officewill be at stake.
 The country has been ruled since independence by the BotswanaDemocratic Party (BDP), although at least four parties have regularlycompeted in elections. The country has also had only three differentPresidents, the previous two having been re-elected several times.President Seretse Khama held office until his death in 1980, andKetumile Masire retired voluntarily in 1997. The opposition startedbecoming stronger in 1994 when, for the first time, the main oppositionparty, Botswana National Front (BNF), obtained around 30 per cent ofthe seats in parliament—13 of 40. The majority rule in single-memberdistricts still favors the front-runner and provides that party with amuch larger number of seats than the proportion of votes obtained.
 Botswana’s stable democratic scene has frequently been lauded byanalysts and practitioners. The success of democracy has been consid-ered the more remarkable because of the unfavorable socioeconomicand political conditions the nation has had to face since independence
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(du Toit, 1995, p. 45). Electoral analysts have concluded that a compe-tition for electoral offices increased between the 1984 and 1989 elec-tions, a period that brought expanding participatory culture (Stedman,1993, pp. 83, 105). But criticisms have also been raised among scholarsand political parties alike on a number of aspects that limit the democ-ratic capacity of the political system (Holm and Molutsi, 1989; Darnolf,1997); a decade ago, it was labeled “a paternalistic democracy”(Diamond, Linz and Lipset, 1988).
 As in the United States and Switzerland, Botswana’s democraticstability contrasts with its limited degree of voter mobilization.Although voter turnout as a percentage of registered voters is normal-ly high (68 per cent in 1989, 77 per cent in 1994), registration figuresaccount for only a limited percent of the eligible population (70 per centin 1989, 58 per cent in 1994). Whether the implementation of recentreforms — lowering the voting age to 18 and providing for a perma-nent register — will produce increased voter mobilization remains tobe seen.
 The main aspects of the Botswanan system that have been criti-cized include the following: the selection and appointment of theelectoral authority (a “supervisor of elections”) by the President; thenew registration of the entire electorate before every election and thedestruction of the old rolls of voters; a ban on the eligibility of civilservants as election candidates in a country where one third of thepopulation that is active in the formal sector is employed by the state;the disenfranchisement of those under age 21 and those living abroad;the lack of public financial support to political parties; the lack of freeaccess to the media; and the use of counters in voting as opposed toballot papers (Holm and Molutsi, 1989). Important changes were intro-duced in 1997 by a constitutional referendum for electoral reform thatanswered most of the main criticisms aired by the opposition in the lastdecade: it created an Independent Electoral Commission and a perma-nent register of voters, lowered the voting age to 18, required the use ofa ballot paper instead of an envelope and colored counters for the dif-
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ferent parties, allowed enfranchisement abroad, and vested the con-duct of the local authority elections in the Independent ElectoralCommission.
 2. The Institutional Framework
 Since its independence in 1966, Botswana has followed a path similarto that of Australia, with uninterrupted democracy and periodic elec-tions that were conducted by a permanent secretary at the Office of thePresident until 1987, when a degree of autonomy was introduced intothe system with the creation of the Office of Supervisor of Elections.Most recently, the Constitutional reform of 1997 created anIndependent Electoral Commission with seven members. TheChairman must be a judge from the Supreme Court; he and anotherlegal professional are appointed by the Judicial Service Commission.The other five members are appointed by the same Commission from alist of persons recommended by an All-Party Conference, where all reg-istered parties convene. The Electoral Commissioners serve for twosuccessive terms of the legislature, normally ten years. Twelve districtand 40 constituency commissions are also established. As a differentmanaging body, a Secretary to the Independent Electoral Commissionhas been established. This Secretary is appointed by the President fromthe civil service and will hold that post until retirement at the age of 65.He is subject to the instructions and direction of the commission for theconduct of elections. The secretariat has a permanent professional staffof around 10 employees. The Constitutional reform also established apermanent register of voters starting in August 1998; formerly, a newregister was created before every election. Although the Commissionhas a permanent character, only the secretariat works permanently; theCommission is operative only during elections.
 Some of the Constitutional reforms were still in the process of beingduly translated into ordinary law by mid-1998—among these, regula-tion of new voting procedures with standard ballot papers instead ofcolored plastic counters for the different parties, and the organization
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of local elections by the Independent Electoral Commission.3. Main Functions of the EMBs
 The number of voting districts was enlarged from 34 to 40 before the1994 elections. A boundary Delimitation Commission exists and isobliged to operate on these main criteria: natural community of inter-est, means of communication, geographical features, density of popu-lations, and the boundaries of tribal territories and administrative dis-tricts. Any disparities in the population distribution and constituencyboundaries based on these factors would be legally acceptable. Anydiscrepancy based on other elements would be unacceptable, althoughthe Constitution does not provide for a review or challenge of the com-mission’s findings (Motumise, 1997, p. 165). Although the oppositionparties voiced some criticisms of the way the members of theDelimitation Commission had been selected, as well as the fact that theCommission meets only every ten years, its work has been considerednon-partisan. The Commission held meetings to hear the views ofmembers of the parties and the public as to how boundaries should bedrawn. More importantly, four of the six newly created districts were inthe largest cities of Gaborone and Francistown, where the oppositionhad its greatest strongholds, which favored the BNF and not the rulingparty (Darnolf, 1997, p. 68). This was a major factor allowing the oppo-sition to reach a better proportion between its number of votes and itsnumber of seats in parliament and can therefore be considered a goodpractice.
 By mid-1998, the new office of the Secretary to the IndependentElectoral Commission was registering voters within the new frame-work for a permanent registry, became operational for the 1999 gener-al election. It should be noted that, as a cost-effective measure, regis-tration officers register voters primarily in the districts where the offi-cers work, so as to eliminate travelling costs in their going to pollingstations and subsistence costs for working away from their dutystations. As a rule for electoral operations, Botswana usually recruitstemporary personnel from other sectors of the public service, such as
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teachers and local and central government staff. These officers areselected by the returning officer of the constituency according to non-written criteria, including whether they speak the local language, areproficient in English, and reside the area, in order to minimize costs.
 Training workshops run by the returning officer are organized inthe constituency. Several manuals have been prepared and printed: “AGuide to Presiding Officers”, “A Guide to Parliamentary Candidates”,“A Guide to Local Government Candidates”, and “A Guide toRegistration Officers”. Although the training of party officials andagents is not legally a function of the electoral office, it is general prac-tice in Botswana to invite political party representatives to these train-ing sessions. For their part, political parties also invite officers fromelectoral offices to their own workshops. These practices should be con-sidered positive both for the enhancement of transparency for theentire process and also as a cost-effective measure for the operation ofthe system. The need for timeliness in these activities has beenobserved; recruitment and training too early seemed to have been aproblem and increased the costs of the 1994 elections: it was necessaryto offer repeated training workshops and to replace officials who hadbeen transferred to other departments (Chikuba, 1997, p. 137).
 The preparation for voting operations has usually been undertak-en with a high degree of efficiency by the electoral authority, as was theformer practice of formulating voter rolls before every election. Theseactivities are planned well in advance of the elections, and indeed havebenefited from uninterrupted practice since 1965. The authorities haveintroduced some changes, so as to save costs—for example, they dis-continued the use of hessian (a strong, coarse hemp or jute sack-cloth)for polling booths, in favor of durable ones made of hardboard.Interestingly enough, this substitution of durable materials for lessdurable ones may be cost-effective in Botswana, but the opposite seemsto be the case in Australia and Spain, where disposable polling materi-als are being devised to save on transport and storage expenses. InBotswana, the recently established new voting system, which requires
 171

Page 173
                        

the use of standard ballot papers instead of the ballot envelope withcolored plastic discs, may also prove cost-effective.
 Another positive change in the direction of facilitating the votingoperation, which also reduces congestion on polling day, is the increasein the number of polling stations; at the same time, the number of vot-ers per polling station has been reduced to no more than 600. This canbe considered a good practice, as international standards advocate nomore than 1,000 voters per polling unit. Some electoral materials areprocured through competitive bids, another practice that is consideredcost-effective. The rest of the materials are produced by other depart-ments with the necessary expertise, and purchased at nominal costs(Chikuba, 1997, p. 136).
 In the realm of informing and educating voters, the electoralauthority regularly publicized voter registration by notices, pamphletsand radio. The same was and is still done with regard to operating thepolls. Voter information is also disseminated at public gatherings andparty congresses. The primary weaknesses in this area have been iden-tified: one is the lack of television in Botswana, and another, wide-spread voter ignorance—especially about the voting procedure, as wasrevealed by a study of the 1994 elections by the Democracy ResearchProject of the University of Botswana (Motumise, 1997, p. 170).
 There is little monitoring of campaign activities by the electoralauthority, other than reactively, following claims or complaints madeby some of the parties. The control of candidates’ campaign expensesby the electoral authorities is established by law, but in practice suchcontrol is usually ineffective. As in the United Kingdom, elections lawsin Botswana (and also in Zimbabwe) do not set a limit to the amount ofmoney parties can spend during a campaign, although a limit ofUS$7,000 does exist for individual parliamentary candidates. Theimpression exists that many candidates spend much more than the pro-scribed limit (Motumise, 1997, p. 170). It is interesting to note that inBotswana, unlike so many other countries (Spain, the United States,Uruguay and Zimbabwe), political parties are not subsidized by the
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state in any manner, either by a subsidy per vote obtained or by financ-ing certain campaign activities like postage and broadcast time. In the1996 U.S. presidential campaign, for example, each party receivedUS$150 million; in Uruguay, parties receive $7 per vote; in Spain $1. InZimbabwe, the ruling party ZANU PF receives $4.5 million per year,but the opposition parties receive nothing, as they do not meet therequirement of at least 15 seats in parliament that would allow them toapply for state support (Darnolf, 1997, p. 72).
 As for broadcasting regulations, unlike neighboring Zimbabweand so many other countries where the parties are given free time in thepublic media, parties in Botswana are not allowed to conduct anymedia activity. Both political advertising and debates are forbidden ina situation where the only radio broadcasting belongs to the state, andthe government has never approved applications for broadcast licens-es by operators other than Radio Botswana. Although all parties havereceived some attention from the radio news and political party leadersare sometimes allotted air time of approximately five to ten minutes’duration to communicate campaign messages, analysts generally agreethat radio broadcasting is skewed towards the government (Darnolf,1997, p. 73; Diseko, 1997, p. 78) As with the radio, the government ownsa daily newspaper circulated free of charge throughout the country.Political parties have no access to this medium for campaign purposes,although they use privately owned newspapers to communicate theircampaign messages. As there is no regulation allowing for free accessto media, no action has been taken in this domain by the electoralauthority.
 4. Relationship with Other Institutions and Agencies
 In drafting legislation, the electoral authority has been suggesting nec-essary changes to electoral laws so as to make the Constitutionalreforms. The procedures usually include informal round-table discus-sions in the Attorney General’s chambers, followed by the drafting of a
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bill by that office. Drafts produced are circulated for comments amongelection officials. Once a draft is approved by the Cabinet, it is sent toParliament for discussion and approval.
 One important aspect of the Commission’s relationship with thegovernment is budget and finance. The electoral authority ensures thatall activities planned for the financial year are properly budgeted andtries to persuade the government to accept these plans. Generally, thegovernment has introduced financial ceilings that must be observed;these may limit the requests to the barest minimum. Thus, both theCommission authority and the government seek cost-effectiveapproaches. The budget for the 1994 election was around US$1 million,which amounted to $2.70 for each of the country’s 370,173 registeredvoters.
 5. Contribution to Democracy and Governance
 As an overall assessment, the electoral authorities in Botswana must becredited with good performance over the long run, no matter what thepitfalls may have been. How the new system of authority will workremains a question. There are reasons for optimism, as important stepshave already been taken in the direction of further opening the possi-bilities for a more balanced party competition. From now on, the polit-ical parties will be represented at the Electoral Commission which,according to the Constitution, shall be responsible for “the conduct andsupervision” of elections to the National Assembly, local authorities,and referendums. The Commission will be “giving instructions anddirections” to a permanent Secretary which, though appointed by thepresident, works an independent body within the civil service.
 Only four years after the death of the first President, the externalassessment was the following: “The 1984 election results suggest thatopposition politics are not completely moribund in Botswana . . . Withthe rapid urbanization of Gaborone and, to a lesser extent, of the othertowns in Eastern Botswana, the BNF may pose a threat to BDP politicalcontrol in the next decade. If this threat materializes, it will provide the
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acid test of the viability of Botswana’s multi-party political system”(Picard, 1987, p. 172). The results of the 1994 elections, and the morerecent constitutional reforms in the direction of widening the inclu-siveness of the system, both suggest that the test has been positive sofar and that the electoral authorities have played a positive role in it.
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SPAIN
 This case study report is based on scholarly studies, practitioners’ pub-lished reports and personal interviews with high-ranking electoral offi-cers of Spain.
 1. Political Electoral Background
 After almost 40 years of authoritarian rule, democracy was re-estab-lished in Spain in 1976 through a negotiated transition between reform-ers of the old regime and the opposition. The first multi-party generalelections were held in May 1977, and a Constitution was approved byreferendum in December 1978. Parliamentary as well as regional andmunicipal elections have been held ever since according to theConstitutional calendar. By the early 1990s, Spain was considered byscholars to be among the 27 most stable democracies in the world(Lijphart, 1994).
 2. The Institutional Framework
 The current structure of Spanish electoral authority was establishedprovisionally by ordinary law, the interim Decree of 1977, shortlybefore the first general election. It was the product of a consensusbetween the transition government and the opposition and was sosuccessful that the current law of 1985 is merely an expansion of that“provisional” piece of legislation.
 Following the pattern of most of western continental Europe, or theso called “French model”, elections in Spain are basically managed bythe Ministry of the Interior under the supervision of collectivesemi-judicial bodies, juntas electorales, at the national, provincial andarea levels. There are also autonomous community juntas at each of the17 autonomous regional governments of Spain (ComunidadesAutónomas) with the same responsibilities as those of the central junta,
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but restricted to elections for regional authorities. Lists of voters are theresponsibility of the Office of the Electoral Census within the NationalInstitute of Statistics, where the lists of voters are composed frominformation provided by municipal authorities. These latter authoritiesarrange for the polling stations and appoint polling officers who areselected by lot among registered voters from each polling area. Finally,regular courts of justice at the national and provincial levels can hearappeals of decisions by the different electoral juntas. As in France, morethan four institutional bodies share constitute the electoral authority ofSpain (in France, these are the Ministry, the Constitutional Council, theState Council, the municipalities, the National Institute of Statistics,and the judiciary). It should be noted that the Election Law of 1985 (the“organic law” voted by a special majority) is misleading in referring tothe electoral juntas under the title “The Electoral Administration”, as itis clear from the law itself that they do not administer the elections; theMinistry of the Interior does.
 Electoral authorities other than the Ministry (with an Office of theSub-Director- General of Elections staffed by career civil servants) areappointed in the following manner: The Central Electoral Authority(Junta Electoral Central) is a supervisory body composed of eight judgesfrom the Supreme Court, who are selected by lot at the SupremeCouncil of the Judiciary, and five other magistrates who are jointly rec-ommended by the political parties in Parliament among tenured pro-fessors of law. All of them are appointed by royal decree. TheChairperson is elected only by those members of the junta who comefrom the judiciary. The Secretary of the Junta is the Secretary of theChamber of Deputies (the clerk of the lower house of Parliament). Thecentral authority is appointed for the term of the legislature within 90days following the election and creation of a new legislature. It isattached to Parliament, where it sits on a permanent basis with a mini-mum secretarial staff (four to five persons) and two legal experts drawnfrom the body of jurists of the Chamber of Deputies. Activity by theJunta between elections is very limited.
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The lower electoral bodies (52 provincial and 301 area juntas) havea temporary character, as they exist from five days after an election hasbeen called to 100 days after the polling. Provincial bodies consist offive members each—three from among judges of the Provincial Court,selected by lot at the Supreme Council of Judiciary, the remaining twofrom among professors of law and well-reputed legal experts jointlyrecommended by political parties. They are appointed by the centralelectoral authority. The two magistrates proposed by political partiesare appointed only after the registration of candidates is completed.Area electoral bodies are also composed of five members, three select-ed by lot and appointed by a higher court of justice, and the other twoby the provincial authority based on a joint proposal of candidates bypolitical parties among residents in the legal professions.
 Polling station officers are selected by lot by the Secretary of themunicipality among literate registered voters younger than age 65 andare appointed by the area authority. Three officers per polling booth areselected between 25 to 29 days after the election has been called. Thepresiding officer is the person with the highest level of education, atleast a secondary school certificate. Accepting appointment is compul-sory and a per diem is paid. The local government Secretary becomesthe official delegate for the selection of the area authority. There arethree polling officials and at least one security agent for each of 40,000booths, with per diems assigned to polling and security officers at therate of approximately US$60 and $98, respectively.
 3. Main Functions of the EMBs
 The central Junta and the Ministry do not have to be legally consultedby Parliament when legislating on electoral matters, although the juntais empowered to submit proposals for modifications to bills that arebeing discussed in Parliament. In practice, there is also informal con-sultation with both the Junta and the Ministry. Strategic and operationalplanning comes under the Ministry, which develops plans and pro-grams and circulates them downwards to the municipal level. The
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electoral registers are handled at the provincial offices of the NationalInstitute of Statistics. Lists of voters are distributed to theMunicipalities for a five-day revision period before elections. Theupdating of lists was conducted on a yearly basis until 1998, whenmonthly updates were established. After their revision, the Office of theCensus distributes voter lists organized by booth to each polling sta-tion. Voter lists also are handed out to political parties, but not to theMinistry, which receives only aggregate figures of voters at differentlevels.
 There is no boundary delimitation activity in Spain, as the electoraldistricts for general and municipal elections are established in theConstitution. For regional elections, districts can be modified by ordi-nary law at the regional legislative assemblies, as contemporary Spainhas a quasi-federal state.
 The electoral budget is prepared by the Ministry and approved byParliament. Party and candidate registration is conducted at theMinistry. Electoral budgeting in Spain generally follows an incrementalapproach, as elections at some level or other take place almost everyyear. A parliamentary system exists both at the national level and infour of the seventeen regions, and these legislatures can be dissolvedand an election called at any time within a four-year term. Moreover,regional and municipal elections, as well as elections to the EuropeanParliament, are held on a calendar different from those of general elec-tions. In recent elections, the electoral budget has amounted to around10.5 billion pesetas, not including 2.5 billion of public funding that goesto political parties for campaign purposes. This amounts to approxi-mately US$2.20 per elector, or $2.70 if party funding is included, for anelectorate of around 31 million.
 The election budget belongs to a section of the national budgetdevoted to “elections and political parties”, and it includes all costs ofthe electoral operation, except some minor costs like the regular opera-tion of the central Junta, which is supported by the budget of theChamber of Deputies. The application of the election budget is a com-
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plex matter, as so many different agencies belonging to differentspheres of government are involved. Until recently, the rule was thatthe ministry reimbursed each agency— the ministry, provincial gover-nors, local governments, provincial and area juntas, the NationalInstitute of Statistics, the Post Office, Police and Armed Forces and theMinistry of Foreign Affairs—for the costs incurred during the election.Decrees in 1991 and 1992 on the procedures and management of elec-toral activities introduced reforms by requesting that all agenciesinvolved provide budget estimates prior to the election, with the corre-sponding credit assigned to them only afterwards. The estimates aresent to the Accounting Court for public audit purposes. Some cost-effectiveness may have followed this reform, although it would be hardto quantify. This has led to better planning, however, as all the agenciesinvolved are forced to anticipate how they will organize, which in itselftends to increase the confidence of the different agencies involved inthe electoral process.
 For the management of elections, Spanish legal texts are user-friendly tools that look like operations manuals. This stems from thefact that that they were developed very recently and drafted so as toavoid the complexities of the neighboring French Electoral Code, whichis a compilation of a variety of older legal texts. Spanish legislatorswere aware of the necessity for systematization and simplicity thatwould leave little room for misinterpretation or discretionary action byeither the Ministry or other electoral officers.
 The Ministry regularly conducts media programs and publi-cizes voter information, usually to encourage participation. Additionalpublic information efforts are a matter of campaigning by political par-ties. Access to the media is handled by a special Commission on Radio andTelevision according to criteria set by the central Junta, which has asupervisory responsibility.
 The ballot is counted at the polling station in the presence of partyrepresentatives and other persons permitted by the presiding officer,among them staff from the Ministry of the Interior, who take note of
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results and have them electronically sent to the Ministry for a central-ized provisional counting in Madrid. This operation is always con-tracted out to an external firm. The main parties also conduct parallelcounts and quick counts through their own polling agents and at theirown headquarters. This is an expensive, but efficient operation. Thecounting of the vote and the announcement of results are consideredamong the fastest in the world. Results from polling stations are talliedaccording to a statistical sampling model until the entire electorate hasbeen surveyed. In the last general election in 1996, results started arriv-ing at 9 p.m., and by 11 p.m. almost all the results had been counted.The announcement of these unofficial results usually starts after 10 to20 per cent of the vote has been counted, usually within two hours afterthe closing of polling stations at 8 p.m.
 The Ministry announces provisional results a few hours after theclosing of the polls, and the central Junta announces official results afew days afterwards, once all claims and complaints on the ballot havebeen sorted out. Some areas of the electoral process have been comput-erized: the register of voters at the Office of the Census; the aggregatecounting of the vote; the internal management of the Ministry, wherethere is also a computerized electoral database and a documentarydatabase. It was only in the mid-1990s that a centralized mechanizationof the electoral registries, including cross-checking of duplications atthe national level, took place under contracts with two external firms.Until then, time did not usually allow for a comprehensive verification.
 Through the executive branch, the juntas have supervisory and dis-ciplinary responsibilities for the conduct of elections and can imposefines. This authority stems from the Sub-Director-General of electoralprocesses at the Ministry of the Interior and through career civil ser-vants of the office of provincial governors, local governments, and theOffice of the Census, which also has provincial branches. Some region-al governments, most notably Catalonia and the Basque Country, haveestablished their own electoral services. In most of the other regions,however, the administration of regional elections is handled by the
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Office of the President, though frequently with technical support fromthe national Ministry of the Interior and its provincial governors.
 The juntas at the different levels are responsible for responding tocomplaints or irregularities during the electoral process, and higher-level juntas can also hear appeals from subordinate juntas. They mustreach a decision in five days. No further appeals are allowed againstthese decisions. In the event of electoral crimes, the juntas instruct andpass the case on to the regular courts of justice at their level. Most com-plaints brought before provincial juntas have to do with the announce-ment of candidacies; claims of irregularities in the organization of elec-tions are very rare. There have been some cases of disputed returns(three or four since 1977) with varying results that have always beenaccepted by contending parties.
 Because union elections and fund-raising campaigns are consid-ered election-related activities, the electoral authority of the Ministrylends the ballot boxes to the authorities in charge of these undertakings.It also lends equipment to foreign embassies that need to provide vot-ing facilities for their own citizens.
 Having itself received considerable international support duringthe years of democratic transition, the Spanish government has beenactive on the international electoral scene. During the transition period,the Spanish political parties received technical assistance from theGerman foundations in capacity-building, largely in creating organiza-tions and training cadres. Since the consolidation of democracy, theSpanish electoral authorities from the Ministry have provided supportto Latin American electoral bodies and UN electoral missions, notablyin Latin America and Africa. The Spanish government is also a memberof IDEA and one of its main contributors.
 With regard to Latin America, Spain assisted Nicaragua in its 1990elections and subsequently helped that country organize its civil reg-istry(López-Pintor, 1998, p. 49) . In Nicaragua’s second elections in1996, the vote-counting was financed by Spain. Bolivia’s SingleNational Registry (Registro Nacional Unico) was created with Spanish
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funding. In El Salvador, Spain provided official polling manuals. On amulti-national scale, the Spanish ministry has sponsored several work-shops and conferences with the electoral authorities of Latin America;the one in Madrid in 1992 led to the production and publication of acompendium on electoral legislation and electoral administration; twoother conferences were held in Bolivia in subsequent years.
 Spain’s electoral authorities have developed experience during thelast 20 years with a number of cost-effective measures.
 • Considerable savings have come from the decentralized printingof ballot papers since the late 1980s (party lists are different in each ofthe 52 provinces), and by widening the bidding to a larger number offirms. Savings of 50 per cent or more have been reported, moving thecost from 1.6 pesetas to 0.60 per ballot, an economy of around US$2million per election.
 • Substantial savings were also made in the process of counting thevote after the bidding was widened to a larger number of firms, albeitunder stricter conditions, thereby making it more competitive. Thisitem being one of the most expensive of the electoral operation, alongwith per diems to polling officers and security agents, the reduction inrecent years of around 25 per cent of former costs is considerable,around US$1.7 million per election.
 • The costs of voter information campaigns by the Ministry wasreduced enormously in the early 1990s by limiting campaigning to thestate-owned media, where air-time is free. Expenditures were reducedfrom 1.3 billion pesetas (approximately US $13 million) to around 100million (US $1 million).
 • As indicated above, decentralizing the procedures for the prepa-ration and application of the budget, and making each agency formal-ly accountable for its own budget and accounting, appears to have beencost-effective.
 • The electoral authorities have conducted a study on the feasibili-ty of substituting disposable ballot boxes for the current hard plasticboxes. Savings on storage costs, as well as on some production costs,
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are expected; currently, about 30 per cent of all boxes are irrecoverableafter an election anyway. This type of cost-effective measure hasalready been taken in Australia.
 • The authorities are also discussing substituting a single ballotmodel for the current multiple ballots (there are as many as ballotsavailable as there are party lists), with subsequent savings on the print-ing of ballots and a more rational organization of the polling spacewhere ballots for each list must currently be made available (CEC, 1994,p. 134).
 4. Relationship with Other Institutions and Agencies
 The relationship between the central Junta and the Ministry is ratherdistant, as there is no established liaison mechanism to guarantee rou-tine contacts between the two bodies. This may be unnecessary, asexperience has not shown any serious breach of confidence.Nevertheless, the Ministry raises for approval or supervision by theJunta any major project on electoral organization, and the Junta relies onthe Ministry for administrative support of its operations. Whatever ten-sions may have existed, they never surfaced to public view. As they arebasically staffed by judges, the juntas tend to be reactive rather thanproactive.
 The relationships between political parties and the juntas havetended to be smooth, as the parties are generally represented in the col-lective electoral bodies and are kept abreast of current operations. Nomajor conflicts have surfaced. A tradition of good terms also existsbetween the parties and the Ministry. Only one major clash hasoccurred between the Ministry and a political party during past 20years; it concerned the monitoring of the provisional counting of thevote at the Ministry in the 1993 general elections by the United Leftcoalition, which demanded direct access to the computers from thevery start of the operation and a right to use the information at its will.The Ministry allowed access but did not make a telephone available toparty monitors. The central Junta stood by the party and against the
 184

Page 186
                        

Ministry, but the latter did not comply. 5. Contribution to Democracy and Governance
 Overall, there has always been a high degree of confidence in the elec-toral management of the system, in part because of the following fac-tors: early participation by the political parties in creating the electoralsystem, as consensus-building prevailed throughout the Spanish tran-sition to democracy; the solidity and prestige of a highly professionalcivil service since the early 1960s, despite varying party loyaltiesamong its ranks; and the experience with trade union elections andlabor negotiations by clandestine unions since the 1960s, even withinthe formally Fascist business and union organization of the old regime.Indeed, some of the career officials of these unions were in charge of theadministration of the first multi-party elections; clandestine unions hadreached the point of taking over the Fascist unions through electionsduring the later years of the Franco regime and those elections weremanaged by some of the same officials who would later run the demo-cratic elections.
 All of this indicates that the electoral authorities of both theMinistry and the Juntas enjoy high public prestige. There has neverbeen a rejection of global results by any political party, which is remark-able because the party system of Spain is characterized by tremendouspluralism and fragmentation. In addition to the national party sys-tem,at least two others exist, respectively in Catalonia and the BasqueCountry. No less than 13 different parties have held seats in the SpanishParliament since 1977.
 There is no official or published reporting on the conduct of elec-tions by the Junta or the Ministry. The latter prepares reports for plan-ning purposes. As in other countries, such as Australia, the Spanishelection authorities at the Ministry have conducted opinion surveys onnational samples of the population to assess the electoral process andobtained generally favorable responses. Proximity and access to thepolling stations, the organization of the voting and protection of thesecrecy of the ballot were all considered very positive aspects, accord-
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ing to a 1993 Ministry survey.
 SENEGAL
 This case study report is based on scholarly studies, the reports of inter-national electoral observers, and personal interviews with electoralauthorities of Senegal.
 1. Political Electoral Background
 Senegal is one of the more stable polities in Africa and also one that hasbeen moving towards multi-party democracy through successivereforms over a 20-year period. Transition from one-party rule to multi-party politics started in the late 1970s, culminating in the 1983 presi-dential and legislative elections, when political parties, without restric-tion, were able to compete for office. A new Constitution in 1976 had“imposed” the existence of only three political parties; further amend-ments to the Constitution allowed for a fourth party in 1979, but restric-tions on other parties were lifted only in 1981. Since 1983, general elec-tions have regularly taken place every five years, the latest legislativeelection having been in May 1998. Regional, municipal and rural elec-tions are also regularly conducted every six years, most recently in1996. Yet the Socialist Party (PS) (known before 1976 as the SenegaleseProgressive Union led by Leopold Senghor) has always been the rul-ing party, having held the Presidency and a majority in Parliament inwhat some analysts consider a “guided democracy” (Fatton, 1987, p.12) and others describe as “development and fragility” (Diamond, Linzand Lipset, 1988). Senghor resigned the Presidency in 1981 in favor ofAbdou Diouf, the current President. Nevertheless, the PS under Dioufhas governed in a coalition with the Senegalese Democratic Party (PDS)since 1992, and later (until the recent legislative elections) with theDemocratic League–Movement for the Labour Party (LD–MPT) aswell. This “sharing” arrangement has amounted to coalition govern-ment on a large scale, as these parties together represented more than90 per cent of the Presidential election of 1993.
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For all administrative purposes including elections, Senegal isdivided into 10 regions, 30 departments decentralized into 90 smallergroupings, 48 urban districts and 317 rural communities. A multi-partysystem exists; 11 parties hold seats in the National Assembly. The vot-ing age was lowered to 18 by a reform of the Electoral Code in 1992.The President is elected in a first round if one candidate receives anabsolute majority of a poll in which at least one-third of the registeredvoters participates. Otherwise, a second round takes place twoSundays later. The Presidency was a five-year term before 1993, whena seven-year term was introduced by Constitutional reform.Presidential elections are scheduled for 2000. A National Assemblywith 140 seats is elected by halves by a mixed formula of proportionalrepresentation on national lists of 70 deputies, the other 70 by “first pastthe post” voting in single-member constituencies. Voter turnout aver-ages about 50 per cent of all registered voters and is somewhat higherin Presidential than in legislative elections (58 per cent for both types ofelections in 1988, but only 40 per cent for legislative and 52 per cent forPresidential elections in 1993). About 30 per cent of the voting-age pop-ulation remains unregistered, which makes the actual participation ofthe electorate even lower than the figures above indicate.
 2. The Institutional Framework
 Following the French tradition, the electoral administration of Senegalconsists of different bodies, although the main responsibility for theorganization and management of elections belongs to the Ministry ofthe Interior, which operates through civil servants of the centralgovernment and through governors and prefects at the lower levels ofgovernment. The electoral administration has undergone some signifi-cant changes in 1992 and more recently in 1997, when the post of aDirector-General of Elections was created, giving a higher rank to thechief electoral officer within the Ministry of Interior. The Electoral Codewas reformed in 1992 after intensive demands by the oppositionparties, following the denunciation of many irregularities and the pub-
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lic disorders in the aftermath of the 1988 general elections. The reformswere proposed and drafted by a Reform Commission presided over bya judge who accepted the appointment on condition that all the polit-ical parties achieve consensus. Representatives of all registered politi-cal parties participated in the Commission, which dealt basically withlowering the voting age to 18; the introduction of proportional repre-sentation for the election of at least a number of councillors on munic-ipal and rural councils, which allowed for a greater participation ofopposition parties in these local government bodies; giving the partiesa degree of participation in the electoral administration; and requiringthe use of indelible ink as a safeguard against multiple voting.
 The role of supervising elections role was removed from theSupreme Court (which retains an adjudication function) to the AppealsCourt, which has four times the staff of the Supreme Court. Threejudges of the Appeals Court preside over a National Vote-CountingCommission as a temporary body in charge of tabulating votes, whichare provided by the polling stations. This Commission is headed by thefirst magistrate of the Court of Appeals and consists of other magis-trates and one representative from each political party or coalition. TheSupreme Court rules on appeals of electoral complaints and proclaimsthe official results after receiving tabulation sheets from the countingcommission. Supervision of partisan electoral campaigning is theresponsibility of a Radio–Television High Council.
 In 1997, only after intense negotiation with all the parties from theopposition, a nine-member supervisory body called the NationalObservatory of Elections (ONEL) was created; it functioned for the firsttime during the 1998 legislative elections. ONEL was a compromisesolution to the demands by 19 political parties for an independent elec-tion commission. ONEL members are all appointed by the President.The body includes a bureau with a Chair and a General Secretary, bothalso appointed by decree. ONEL members are chosen from high-rank-ing public officials, active or retired, from levels A and B of the civil ser-vice and also from persons with similar qualifications from the private
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sector. The first ONEL Chair was a retired general. The other eightmembers were two university professors, a human rights advocate, aretired civil administrator, a notary public, a lawyer, a judicial officer,and a journalist.
 For regional and local elections, the Chair of ONEL appoints aRegional and Departmental Observatories of Elections (OREL andODEL), which consists of seven members chosen from “independentpersonalities” of the region well-known for their “moral integrity andneutrality”. OREL and ODEL have the same supervisory and controlfunctions within their respective areas of authority that ONEL has atthe national level (The Government of Senegal, 1997).
 Polling places are staffed by a presiding officer and two other offi-cers, all appointed by the Ministry of the Interior or the prefect or theregional governor acting on the Ministry’s authority. Each party or can-didate may designate a representative as an official of the polling place.Party representatives are paid an honorarium by the Ministry. Thesemembers must be registered voters from the communes or the ruralcommunities where the polling station is located.
 2. Main Functions of the EMB
 Electoral legislation initiative belongs to the government, although it ispressure and demands from the opposition parties that have caused thepolitical and electoral systems to become increasingly inclusive sincethe 1970s. In fact, the more recent legal reforms of 1992 and 1997 showa classical pattern of consensus-building and negotiated reformbetween government and opposition.
 Registration of voters is a responsibility of the Ministry through theadministration of urban and rural communities in charge of preparingthe lists. There are administrative commissions for the preparation andrevision of the electoral lists of the districts. Since 1992, these commis-sions have been made up of the mayor or his representative, a delegateof the administration designated by the prefect, and a representative ofeach legally constituted political party. Revised lists and corrections are
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sent to the Ministry of the Interior file automation department. TheMinistry composes computerized lists of all eligible voters, which arerevised annually and also before each general election.
 In a country with more than half of the population is rural and illit-erate, registration is cumbersome and costly for the citizens, who firsthave to obtain a national identity card to apply for registration and thenmust wait for an electoral card to be issued. Electoral cards are distrib-uted to the citizenry by special local commissions with representativesof political parties a few weeks before every election, but these cardscan also be claimed by the voter on the polling day. Deficiencies havefrequently been identified by parties and observers concerning theorganization of the registries and the handling of identity and votingcards, but not to a massive extent (NDI, 1991, pp. 43–45; IFES, 1992b,pp. 41–44).
 Absentee voting is permitted in theory, but is not yet possible inpractice. Although Senegalese citizens overseas may register at theirembassies, the necessary regulatory and technical arrangements for thevoting process have not been made (NDI, 1991, p. 27; IFES, 1992b, p.15). Approximately 1 million Senegalese live abroad. It should be rec-ognized, though, that absentee or external voting is a controversialissue in almost every country with large populations abroad and thatno easy solution exists from an international comparative perspective.
 Registration of candidates takes place at the Supreme Court forPresidential elections and at the Ministry of the Interior for legislativeelections within given time periods. The lists of candidates are pub-lished one month before the elections. The Ministry establishes bydecree the amount to be deposited by every candidate and party apply-ing for registration.
 All the strategic and operational planning for the elections is doneat the Ministry of the Interior. The budget for elections is prepared atthe Ministry. A draft budget by the government before the 1993 parlia-mentary elections established direct election costs equivalent to US$3.2million, which would amount to $1.2 for each of the 2.6 million regis-
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tered voters (IFES, 1992b, p. 39). According to direct reporting by theDirector-General of Elections, at the parliamentary elections of 1998,the electoral budget was raised to US$ 12.8 million, which amounts to$4.1 for each of the 3.1 million registered voters. By the time of this elec-tion, the number of seats increased from 120 to 140; the number of con-tending parties from 11 to 18; and the number of polling stations from6000 to over 8000.
 The Electoral Code is silent on the means of financing political par-ties and controlling election expenses, although it gives the Ministry ofthe Interior general responsibility on this matter. Significantly, theConstitution forbids direct foreign aid to political parties, althoughindirect assistance may be provided in a number of ways. As the cam-paign lasts only three weeks, there is no effective separation betweenexpenditures made by the ruling party (and other parties in the coali-tion) and those made by the government in pre-official campaign peri-ods (IFES, 1992b, p. 31). The election administration — whose principalparticipants at all levels (departments, districts and rural communities)are traditionally associated with the party in power — does not have toanswer to a higher authority for its management (IFES, 1992b, p. 16).
 Polling operations are organized by the Ministry, which providesfor all the materials required for the elections; these operations havebeen improving in recent elections, according to observer reports.There is one polling place per 600 voters, with about 7,750 pollingplaces nationwide. This more than doubled the number of pollingplaces existing before 1993, when many more than 600 voters wereassigned to each polling station. An old demand by opposition partieshas also been that voters always be assigned to the polling place near-est their place of residence (NDI, 1991, p. 29).
 The security of elections is ensured by the police. Unless requestedby the presiding officer, no security official or any other person carry-ing weapons can enter the polling place.
 Free time on the state-owned radio and television stations was allo-cated to political parties by decree before every election prior to 1993.
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The reform of the Electoral Code created an ad hoc commission withresponsibilities on this matter. Voter information and education isscant; a deficit in civic education activities by the media, political par-ties, civic associations and the school system has been identified as aprimary area of concern (NDI, 1991, p. 45; IFES, 1992b, p. 35). Party rep-resentatives are entitled to be present at the polling operations withoutany limitation by the presiding officers. The counting of the ballotstakes place at the polling station, and the President must give copies ofthe results to representatives of parties and candidates. Prior to the1992 reforms, copies were made available only upon the request ofparty representatives and this practice was not always ensured, accord-ing to some international assessment mission reports (NDI, 1991, p. 45).
 Prior to 1993, the Supreme Court was legally responsible for ensur-ing that the election campaign be properly conducted, for resolvingcomplaints related to the balloting process, for tabulating the tallysheets, and for announcing the results. The Court was also chargedwith monitoring the media and reviewing complaints presented by theparties about media coverage, thus ensuring equality of news coverageamong parties and candidates. This allocation of responsibilities raisedconcerns about the Court’s capacity to assume an administrative bur-den of this scope. Some parties also suggested that the justices of thecourt were perceived as partisan, as they all were appointed by thePresident (NDI, 1991, p. 25). As indicated above, the electoral reformsof 1992 changed these arrangements.
 Some of the weaknesses that opposition parties and electoralobservers still identify are cumbersome registration procedures, faultyregisters, and problems with the distribution of voting cards—whichmay prove unnecessary as a safeguard against double voting, onceindelible ink is used. Some of the other needs listed by these individu-als include placing polling stations close to the voters’ homes; clear reg-ulation of the handling of non-used and voided ballots; and increasedvoter information and civic education in a society in which half of thepopulation is rural and illiterate, and where almost one third of the
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adult population remains disenfranchised in practice if not by law.4. Relationships with Other Institutions and Agencies
 The Ministry of the Interior, as the core managing institution of elec-tions, is the centre of the electoral system, particularly in a system thathas been dominated by the same party since its very inception.Parliament approves the budget and legislates on elections, but theseactivities cannot be considered substantive legislative endeavors, giventhe same party dominance in both the legislature and the executivebranch, as well as the fact that most electoral reforms were drafted andnegotiated by a multi-party Reform Commission outside Parliament.All this can be considered part of the normal condition of transitionpolitics, when intense political relationships concentrate at the points ofthe political system where its principal participants act. Most impor-tant, the dramatic changes of the last few years have always movedtowards greater inclusion of the opposition parties in the managementof elections, and always, as could be expected, under intense sustainedpressure from the parties and other organizations of civil society.
 5. Contribution to Democracy and Governance
 There is in Senegal a noticeable duality associated with the electoralprocess. On the one hand is a long tradition of commitment to andparticipation in elections . . . On the other hand, there is the experi-ence with electoral manipulation, continued and refined by those inpower since independence. This duality highlights a fundamentalcontradiction in the electoral process. There is faith that elections willbe meaningful—[and] the realization that they may not. (Haywardand Grovogui, 1985, p. 266).
 Despite the above assessment, the experience with electoral reformsin the 1990s may be providing a means of emerging from this contra-diction.
 Since the early days of Senegalese independence and the first elec-tion in 1963, when President Senghor’s party defeated the party of
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renowned scholar Cheikh Anta Diop, the electoral history of Senegalhas shown one-party dominance, but also an increasing participation ofopposition parties both in government and in the electoral administra-tion machinery. As an overall assessment of the increasing inclusive-ness of political competitors, the least that may be said is that discon-tented parties did not leave the system after a given reform was dis-cussed and negotiated and that reformed electoral bodies have beenperforming at higher standards of efficacy and transparency thanunder previous legal/administrative arrangements.
 The semi-competitive elections in 1978 have been considered bysome analysts as marking the birth of political pluralism. Three partiescompeted for the first time under a new Constitution, although theelections were allegedly marred by irregularities (Fatton, 1987, p. 13).There were also allegations of irregularities and even fraud at the firstmulti-party elections in 1983 (Fatton, 1987, p. 17), and still more so in1988 when a wave of public disturbances with student protests andpolitical violence followed the polling day (IFES, 1992b, p. 5).
 After allegations of irregularities in the November 1996 local elec-tions—concerning a faulty registry of voters and non-availability ofidentity cards—that President Diouf held all-party consultations onelectoral reform in early 1997. ONEL was established in Septemberafter prolonged and intense negotiations with 19 political parties, someof which had even withdrawn from the negotiations in mid-May.
 At the May 1998 legislative elections, some parties of the opposi-tion alleged vote-rigging and demanded a re-run of the election in sixdistrict constituencies. However, the general mood was of satisfaction,and most political observers agreed that the polls were among the bestorganized in Senegal. The Rencontre Africaine pour la DJfense des Droitsde l’Homme (RADDHO), a local non-governmental human rights groupmonitoring the elections, issued a statement saying that the poll hasshown a “marked improvement” in terms of organization (Pan-AfricanNews Agency, “Senegal...” 28 May 1998). It commended ONEL’s“remarkable work” in monitoring the fairness of elections (PANA,
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1998). Opposition parties, even those in a coalition government untilthe eve of the elections, demanded that the organization of elections betaken out of the hands of the civil service; they called for a transforma-tion of the National Election Observatory into an independent electoralcommission, the revision of the electoral register, and the adaptation ofthe electoral system to full proportional representation.
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PAKISTAN
 This case study report is based on international electoral observer’sreports, scholarly studies, and election reports by the ElectionCommission of Pakistan.
 1. Political Electoral Background
 Electoral politics in Pakistan revolve in a convulsive political environ-ment characterized by a strong military, an effective civil service fromwhich an electoral administration eventually operates, and dramaticalternation between electoral politics and de facto arbitrary rule. Sinceindependence in 1947, the country has had four differentConstitutions—in 1956, 1962, 1973 and 1985—as well as military gov-ernment for more than half the nation’s life and a civil war in 1971, fol-lowed by secession. These events provide the background for thedemocratization experience that began in 1988.
 Even since the rise of electoral democracy just over 10 years ago,three elected governments have been dismissed by the President beforetheir constitutional term in office came to an end: Prime MinisterBenazir Bhutto was twice dismissed, in 1990 and 1996; and NawazSharif once, in 1993—and at that time a military resolution forced theresignation of both the President and the Prime Minister, after theSupreme Court ruled against the dismissal of the latter.
 Observers of the Pakistani political scene generally believe thatalthough the country is constitutionally a parliamentary democracy inwhich the most important governmental functions should belong to thePrime Minister, the Cabinet and the parliamentary majority, the systemhas not operated this way (Rais, 1997). There is a considerable powerimbalance between the weaker political institutions (the Cabinet andParliament) on the one hand, and a stronger military and civil bureau-cracy on the other. Within this unstable political environment, the judi-
 196

Page 198
                        

ciary, as a third branch of government, has been gaining autonomousspace in the system by deciding conflicts between strong executivesand weak Parliaments and parties (Newberg in Rais, 1997). Electoralobservers in Pakistan have repeatedly commented on this politicalinstitutional weakness, and it should be redressed by the political insti-tutional actors in the system, including the electoral authorities.
 Recent electoral experience includes four general elections: a “tran-sitional” one in 1988 after the accidental death of the President, GeneralZiaul Haq; one in 1990 after the dismissal of Prime Minister Bhutto; in1993 after the dismissal of Prime Minister Sharif; and in 1997 after thesecond dismissal in 1996 of Prime Minister Bhutto. The main short-comings and flaws found in these different elections by the ElectoralCommission of Pakistan (ECP) and international observers will be out-lined below. Suffice it to say here that, from a political perspective, the1988 election was considered the fairest of all and that, from a technicalpoint of view, key problems remain with regard to inadequate voterregistries and the use of voting cards.
 The main traits of the Pakistani electoral system are as follows:First, single-member constituencies (“first past the post”) exist for sep-arate electorates, the main one being the Muslims. But there are otherminority communities: Christians and Hindus have four seats each;and Sikhs, Buddhists, Parsis, Quadianis and Lahoris have one seateach. There are also 20 seats in the National Assembly reserved forwomen: 12 in Punjab province, four in Sindh, two in the NorthwestFrontier, and two in Balochistan. Second, the Prime Minister is chosenby a majority in the Assembly, but the President is chosen in a sec-ondary election of an assembly of representatives from both houses ofParliament and also the provincial assemblies. Third, upon dissolvingthe assembly, the President sets a date for the next elections andappoints a “caretaker” Cabinet until the elections are held and a newPrime Minister takes office.
 Finally, voter turnout in Pakistan is not only rather low in compar-ative international terms, but has been declining throughout this
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decade, most likely as a sign of public apathy and unfulfilled expecta-tions: from 53.7 per cent in 1985, it fell to 43 per cent in 1988 and to 35.9per cent in 1997. Paradoxically, the electorate has been enlarged all thistime. During the last month of the registration period before the 1997elections alone, more than two million additional Pakistanis registered,raising the electoral rolls from 54.4 million to 56.6 million. It should benoted that the extension of the adult franchise to the so-called FederallyAdministered Tribal Areas was made legally possible only before theelection of 1997, and at that time 1.6 million voters registered. Untilthen, the right to vote had been restricted to Maliks, the tribal elders.
 2. The Institutional Framework
 The Election Commission of Pakistan has always been enshrined ineach Constitution, and was last re-established by the Constitution of1985. It is composed of three members, all of them judges. The ChiefElection Commissioner is appointed by the President at his discretion,and the other two members in consultation with the Chief Justice of theHigh Court and the Chief Election Commissioner. The Constitutionestablishes that it is the duty of all executive authorities in theFederation and in the provinces to assist the Election Commission inperforming its functions. Electoral commissioners at the various levelsare temporary appointees who supervise a permanent electoral admin-istration whose personnel enjoy remarkable stability (the seven JointSecretaries have been working for the Commission for more than 25years). For the discharge of its duties, the Commission also relies on thesupport of civil servants of the different levels of government: central,provincial, district and local.
 The Commission has its secretariat at Islamabad, with offices ofprovincial election commissioners at the four provincial headquarters.There is a staff of 30 officers at the central office, and an average of 10
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officers at each of the four provincial offices. There are also divisionaland district headquarters. The secretariat has three main functionalwings: elections, administration, and budget. There is also a Director ofPublic Relations at the central office. For the 1997 elections, district andsection judges were appointed as returning officers (before 1988 theseofficers were drawn from the executive). In all, 96 district returningofficers, 506 returning officers for the constituencies of the NationalAssembly and 805 for the provincial assemblies were appointed. In1997, for the first time, elections were not staggered, but were simulta-neous for the national and provincial assemblies, which considerablyeased the management of the entire process, most likely also producingsubstantial cost savings. Polling officials were appointed from amongcivil servants of the federal, provincial and local governments.
 In contrast to the political instability of the country and despite theshort-term service of its Commissioners, the ECP has generally demon-strated a considerable learning capacity, owing perhaps to thereappointment of many of its incumbents, the permanent character ofits administrative basis and a pervasive civil service tradition in thecountry. It is interesting to note, for example, that two of the threeCommissioners in 1988, including the Chair, were members of theCommission in 1985. The same was true of the Secretary and nine of the21 other senior staff. Still, the Commission is a rather traditional kind oforganization, which conducts elections with a set of rules similar tothose introduced in British India in 1911.
 Since the first elections in the 1960s, the keeping of electoral recordshas been remarkable in Pakistan: archives include blueprints for theelectoral operations (operational planning), unsophisticated rolls ofvoters (too old to be practicable) and the systematic preparation ofpost-electoral reports. In this latter aspect, the Pakistani tradition inquality reporting is quite unusual among electoral authorities fromboth stable and new democracies, Australia, Canada and Mexico beingamong the few other examples of countries with detailed timelyreporting.
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3. Main Functions of the EMB
 The Commission has a role in legal revision and was active in thereforms before the 1988 elections concerning the registration of voters,the training of polling station officials and the financing of political par-ties. It also participated in the legal reforms of 1996 that were necessaryfor the organization of the election.
 According to a law of 1974, the Commission is responsible fordelimitation of constituencies according to population figures of thepreceding census and other principles laid down in the law. Before the1997 elections, the Commission decided to maintain the boundarydelimitation that has existed since 1988, with minor modifications pro-duced in 1993.
 A major problem of the election administration in Pakistan has todo with the rolls of voters. According to the Constitution, the ChiefElectoral Commissioner must prepare the electoral rolls, which shouldbe revised annually. In fact the existing rolls were originally preparedin 1978–79 and updated in 1986–87 before the elections of 1988. Thisupdating of the registries was conducted by more than 52,000 officers,including 309 registration officers at the top of the pyramid and morethan 37,000 enumerators at the bottom. At the time, 200 copies of therolls were produced. Because of more recent additions, deletions andcorrections before the 1997 elections, the provincial election commis-sioners were authorized to photocopy at least ten sets of the electoralrolls of each National and Provincial Assembly constituency for sale toprospective candidates and for use in the elections.
 The rolls have numerous problems, starting with the fact that theyare not alphabetized, but listed by date of registration. Numerous otherproblems exist, such as obsolete entries caused by death, shifts of pop-ulation, and changes in territorial limits. These problems have repeat-edly been raised not only by electoral observers, both domestic andinternational, but also by the electoral authorities themselves. Some ofthe recommendations the ECP made after the 1964 elections regarding
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the lists of voters are still valid—for example, that voters be listedalphabetically. There is a Registration and Census Organization, as wellas a Computer Bureau, in Pakistan. The rolls of voters must be pro-duced in two languages—Sindhi for the Sind province and Urdu forthe others. The voters are given identification cards, which they mustuse to check on their names in the rolls.
 A general criticism made by electoral observers of Pakistani elec-tions has focused on the need for more practicable registers of votersorganized by constituency in more durable materials, with voters list-ed alphabetically, and also the need for identity cards and registers tocarry the same names (Waseem, 1994). At the last election in 1997, allobserver groups were critical of electoral rolls: the Commonwealth,European Union, NDI, the South Asian Association for RegionalCooperation (SAARC) countries observer group, and the HumanRights Council of Pakistan, among others. Paradoxically, given its con-stitutional responsibility on the matter, the ECP itself concluded in itspost-election report, “There is a need for preparation of fresh electoralrolls in the country because the existing electoral rolls, which havepractically become cumbersome due no annexation of lists of addi-tions/ deletions/corrections and small number of copies in stock, can-not be used for future general elections . . . many improvements areneeded in this important area for creating computerized data-bases andfor making authentic voter registers” (ECP, 1997).
 Registration of parties takes place, as is customary, at the ElectionCommission. More than 20 different parties generally register. The limiton expenses for a contesting candidate in the 1997 elections was set at1 million rupees (US $25,000) for a seat in the National Assembly, andto 600,000 rupees (US $15,000) for a seat in the Provincial Assembly. Forpolitical parties, a limit of 30 million rupees (US $750,000) was set at thenational level. Parties must submit a statement of their finances andaccounts for audit by the Commission which, in turn, takes it to theAccountant General. As in many other countries, both authorities haveacknowledged difficulties in auditing the accounts of political parties.
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For each election, a polling plan or comprehensive scheme is devel-oped based on previous elections. It contains all the classical elementsof such management devices: an election schedule and detailed jobdescriptions for electoral officials at the different levels, as well as gen-eral instructions for the training of the polling staff. Even in the pollingscheme of the transition election of 1988, references were made to for-mer polling schemes, such as those in 1985, 1979, 1977 and 1970. For the1997 elections, each polling station was to comprise three to fourbooths, each booth for about 300 to 400 electors. A communication planis set out including various types of telecommunication facilities (hot-lines, STD telephones, fax machines, etc.) allowing each returning offi-cer to communicate down to the polling stations and up to the districtreturning officer, who in turn reports to the provincial election com-missioner, who in turn reports to the ECP secretariat in Islamabad.Again, the elaboration of this plan benefits from the experience of pre-vious elections. In 1988, the Commission considered that the plan“worked with perfection and precision” (ECP, 1988, p. 114), and in 1997it reached the conclusion that “[t]he effective communication arrange-ments added to the transparency of elections” (ECP, 1997, p. 104). Thesepositive assessments have not been contradicted by internationalobserver reports or the academic literature.
 Electoral budgets are shown in detail in the commission reports.The budget for the 1997 election amounted to more than 1 billionrupees (approximately US$28 million). This amounts to approximatelyUS$0.5 per elector. The 1997 budget was considerably bigger than thatfor the previous election in 1993, not only because of 30% inflation anda new 18% sales tax, but also because of higher costs incurred by hav-ing an increased number of polling stations, manufacturing new ballotboxes required for the holding of simultaneous elections and theenfranchisement of the Tribal Areas, photocopying electoral rolls,increased transportation, deploying the army, and having fax machinesand additional telephones and other items. Ballot papers with differentcolors for the different elections were printed in 1997. Mail voting is
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also allowed in Pakistan, and therefore postal ballots had to be printed.Election materials have always been procured from within the
 country. In 1997, they were ordered centrally on the basis of therequirements furnished by the respective provincial election commis-sioners and produced by several specialized governmental agencies.Transportation of these materials was dispatched by public and privatetrucks accompanied by contingents of the army.
 With regard to the organization of polling, provisions are made forgeneral polling procedures, secrecy of the ballot, incapacitated or blindvoters, stopping the poll in emergencies, void ballot papers, safe-guards against impersonation, tendered ballot papers, challengedvotes, polling after closing hours, and so forth. In this regard it shouldbe noted that the proportion of rejected votes is only about 1 per cent,which may indicate the efficacy of the administration of the ballot andof voter information.
 Security of the election is provided by the police and the army. In1988 for example, civil and armed police officers were posted at pollingstations, while the army was on alert to support the civilian adminis-tration if necessary. In successive elections, the army was given a moreactive role. In both 1990 and 1993, the caretaker government requestedthat the military have a supervisory function within the polling sta-tions. In 1997, the army was also present, particularly in those stationsthat were considered “sensitive polling stations”. Most observergroups, like the NDI, Commonwealth, European Union, and PakistaniHuman Rights organizations, did not generally view military presenceat the polling stations as a major obstacle to the conduct of free andimpartial elections, but the observers of the SAARC countries alwayscriticized it, in particularly strong terms after the 1993 elections: “Thereis, therefore, no prohibition on the armed forces acting as electionsupervisors. To the extent that the armed forces assumed the functionsof the officers of the Election Commission, there was both an exceedingof authority and a serious challenge to the cornerstone of the democra-tic process” (SAARC, 1995, p. 35).
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During the pre-election period of 1997, 883 complaints were made,only 69 of which were considered correct after the electoral authoritiesmade the proper inquiries. They were basically lodged against govern-mental officials, who allegedly had political affiliations and were thusaccused of misusing their official positions and resources, although anumber of the complaints concerned violations of a code of conductpreviously agreed upon by all parties. This Code of Conduct wasdevised as a consensus document benefiting from examples of similar-ly devised codes in neighbouring India and Bangladesh in 1996. Codesof conduct had been established by the ECP at previous elections since1990, but in 1997 a shift took place towards an approach that the com-mission considered “more realistic and effective” by consulting withthe political parties, NGOs and the public.
 Election disputes are challenged before election tribunals, whichare appointed by the Chief Election Commissioner among judges of thefour high courts: 31 were appointed in 1988, 23 in 1997. A petition ispresented through the ECP secretariat, and the Chief ElectionCommissioner can dismiss a petition on certain grounds of formalitiesand deadlines. The number of petitions amounted to around 100 in theelections of 1997, 1993 and 1988, but was significantly higher in 1990and 1985, with 145 and 219 petitions, respectively; it was preciselythose elections were also criticized by observers on a number of counts(ECP, 1997, p. 212). The Election Commission acknowledged in its 1988report, “The complaints regarding rigging, malpractise, etc. were sig-nificantly fewer in number” and all were cases between the two maincontesting candidates on a tight vote (ECP, 1988, p. 186). The groundsfor petitions concern 52 items of the law, most of them addressed tocorrupt or illegal practices by candidates and their agents, illegalitiesand irregularities committed by polling staff and governmental offi-cers, disqualification of a rejected candidate, and miscellaneous.Appeals against an electoral tribunal can go to the Supreme Court.
 4. Relationship with Other Institutions and Agencies
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The Commission depends almost entirely on the government, bothfinancially and administratively, as it has largely to rely on civil ser-vants from other levels of government, and because the Chief ElectionCommissioner’s term of office is even shorter that the term of the leg-islature. However, ECP has a measure of independence and autono-my stemming from two structural features of the Pakistani politicalsystem: First, the commissioners are judges and therefore part of a fair-ly autonomous body vis-à-vis the army and the bureaucracy. Second,the representative institutions of the system (the political parties,Parliament, president and Cabinet) are commonly considered relative-ly weak vis-à-vis both the civil and military bureaucracies under anycircumstances, the more so when a caretaker government is in placeduring the critical time of the Commission’s operations. The ECP’sdependency was described in the following terms by the SAARC andNGO joint report at the occasion of the 1993 elections:
 Although the Election Commission is independent, it does not haveorganizational support from the civil administration to translate itsduties from paper to action. The civil authorities are believed to bepartisan. This could be one of the several reasons why the caretakergovernment decided to mobilize the armed forces and the police on amassive scale to assist the Election Commission. While there appearsto have been a popular support for the army’s involvement in ensur-ing free and fair polling, to act as a deterrent to miscreants, and toensure peaceful polls, there were some who argued that it was part ofa broader design to undermine and defame the civil authorities as cor-rupt and inefficient. The direct fall-out was the strong presence of thearmy which, in any case, remains a dominant element in Pakistanipolitics. (South Asian Association for Regional Cooperation(SAARC), 1995, p. 29).
 An illustration of the relative autonomy of the electoral body canbe found in the Commission’s post-electoral reporting. Among the rec-ommendations the ECP made in the aftermath of the 1997 elections to
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the Parliament of Pakistan, the following can be stressed:• maintain the holding of a simultaneous poll for the National
 Assembly and the Provincial Assemblies basically for cost-efficiencyreasons;
 • keep to the necessary minimum the reforms of electoral legis-lation before elections, as “some amendments which do not suit a par-ticular group of politicians are allowed to lapse” (ECP, 1997, p. 297);this recommendation invoked the example of neighboring India, whereonly a few amendments have been made in the Representation of thePeople Act of 1951 during the last 46 years;
 • devise “a systematic plan for creating a correct data base forcomputerization of electoral rolls in the near future . . . a scheme forfresh preparation of electoral rolls should be devised so that flawlesselectoral rolls are prepared to serve as basic instrument for conduct offree and fair elections in the country” (ECP, 1997, p. 298);
 • give up the system of separate electorates—Muslims andminorities—by restoring the pre-1978 situation of a joint electorate,which is more effective in terms of administration and management;
 • restore the provisions that have presently lapsed, that viola-tions of the fixed ceiling of election expenses and filling of returns arepunishable by the chief election commissioner disqualifying thedefaulting candidate;
 • give financial and administrative autonomy to the ElectionCommission “in order to raise its image at the national level and tomake it more effective in conducting free, fair, impartial, and transpar-ent elections in the country . . . on similar lines as has been given to theSupreme Court of Pakistan” (ECP, 1997, p. 301);
 • extend the terms of the Chief Election Commissioner to “sixyears as is enjoyed by his counterpart in India”, as the current three-year term is too short for the planning of elections; and
 • house the Election Commission in its own building, on whichconstruction had begun 16 years earlier, but was still incomplete,“mainly due to non-availability of funds and lack of political will on
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the part of successive Governments in this behalf . . . [and] whichwould greatly improve the efficiency and effectiveness of the ElectionCommission” (ECP, 1997, p. 301).
 This set of recommendations can be viewed as a gesture of inde-pendence by the electoral authorities in a political environment where,in their own words, “The Election Commission has always been con-scious of the fact that elections in Pakistan are held mostly in a highlycharged and tense atmosphere” (ECP, 1997, p. 137).
 5. Contribution to Democracy and Governance
 Elections during the past decade in Pakistan have generally beenviewed as suited to international democratic standard practices with anumber of weaknesses which, if unsurmounted, might endanger thepossibility of consolidating democracy . These have already been dealtwith in previous paragraphs: the substantial administrative depen-dence of the Election Commission on governmental bodies at all levels,deficient registries of voters, and a pervasive military presence in theelectoral process. The 1990 elections were as controversial as those in1977, with allegations of rigging and fraud (Government of Pakistan,1978; Husain, 1994; Waseem, 1994; Rais, 1997). At that occasion, theAmerican organization NDI was critical of “serious irregularities . . .statistical anomalies . . . [and] the caretaker government’s decidedlypartisan behavior” (NDI Report, 1990, pp.v-vi).
 Yet these criticisms were made even though the previous electionsof 1988 were considered to have paved the way for the transition todemocracy (Shafqat in Rais, 1997, p. 240), and even though they werevery favorably assessed by both national and international observers.Observer groups from NDI and SAARC, for example, rated the con-duct of the elections positively. The ECP’s post-election report conclud-ed, “The democratic institutions emerged at the Centre and theProvinces simultaneously signaling the dawn of a new democratic erain the country . . . Under the democratically elected President, a PrimeMinister, the Parliament, the Chief Ministers and the Provincial
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Assemblies, the nation looked forward to future with hope, faith andconfidence” (ECP, 1988, p. 263).
 By the 1997 elections, a number of reforms had been enacted in thedirection of making the electoral system more inclusive—such as revi-sion of voter rolls and extending the universal franchise to tribalareas—and administratively more efficient, such as the holding ofsimultaneous elections. But the main flaws that were identified in thepast still remain. This may account for the less-than-optimistic conclu-sion by independent electoral observers in 1997 that “public respect forpolitical parties has plummeted and democratic government [been]discredited”, stressing the need for political leaders “to re-establishpublic confidence in its governmental institutions . . . [and] a scrupu-lous respect for the institutions of state” (Commonwealth Secretariat,1997b). Within a transitional context, and from a developmental per-spective, the actual power that the politicians and the political institu-tions may have in the future will probably depend largely on electoraloutcomes, more specifically on the capacity of one party or a coalitionto establish a comfortable majority in Parliament, and still more onwhether the same party or coalition rules in the provinces (Syed in Rais,1997, p. 72). As for the role of the electoral authority in enhancingdemocracy and governance within a changing environment, it could beexpected—as the experiences in other countries, like Uruguay andAustralia, illustrate—that an electoral commission with increasinglegal powers plays an aggressive role in re-establishing credibility fordemocratic government and in defending the stability of electedoffices.
 Historical evidence shows that stable politics have developed outof situations of change and instability. Aristotle and Ibn Khaldun havewritten on the processes involved in building a sustainable regimefrom political conflict. In Pakistan, as in any other country embarkingon democratization, the future remains an open-ended question to beanswered largely by the will and wisdom of its own leaders andcitizens.
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RUSSIA
 This case study report has been prepared on the basis of the followingmaterials: scholarly studies, international electoral observers’ reportsand assistance agencies’ reports.
 1. Political Electoral Background
 Under the new post-Soviet Constitution, there have been four multi-party Federal elections in Russia: two for the legislature of theFederation and two for the Presidency. In addition, regional electionstook place in the autumn and winter of 1996–97 for 48 heads of admin-istration and nearly 30 legislatures of regions, territories and republicsof the Federation. In the 1996 Presidential elections, 108.5 millionRussians voted. Citizens of the age of 18 and above are entitled to takepart on the elections, but are not required to do so. Unless 25 per centof the electorate votes, the results are declared invalid and a new elec-tion is called. Voter turnout in Russia is lower than in most countries ofWestern Europe and similar to some countries of Central and EasternEurope, like Poland and Hungary. It has been somewhat higher inPresidential than in legislative elections: 71.9 per cent and 69.7 per centof registered Russians voted in the Presidential elections of 1991 and1996, respectively; 50.0 per cent and 64.7 per cent did so in the 1993 and1995 legislative elections (IDEA, 1997f). Russians can vote overseas andusually do so in significant numbers; in 1995, 200,000 votes were cast inEstonia and 29,800 in Israel (European Parliament, 1996, p. 7).
 The 1993 Constitution established a semi-presidential system forthe Russian Federation. The election law of 1995—which reformed thatof 1993—and the law of 1996 for the election of the President regulatethe competition for public office. The President is elected by popularvote in a two-round system every four years, and the Prime Ministermust receive a majority vote of the Parliament, but if the candidate isrejected three times in a row the president can dissolve the legislatureand call for a new election. The Parliament is composed of two houses.
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The lower chamber, the Duma, is elected by popular vote for a four-year term with a mixed formula: half of the 450 seats are single-mem-ber constituencies filled by “first-past-the-post” voting, and the otherhalf by list based on proportional representation among the Federalconstituencies, in which a minimum margin of 5 per cent is required forthe seating of any candidate. The upper house is the Council of theFederation, which consists of two representatives from each of the 89Subjects (regions) of the Russian Federation, one representative fromthe legislature and one from the executive.
 Elections for the old Soviet Parliament in 1989, 1990 and 1991 werecharacterized by the entry of many newcomers into politics. Under thenew Constitution, a multi-party system has emerged at the Federallevel; more than 20 parties and a large number of independent candi-dates won seats in the Duma (80 of 450 in 1995). The Communist Partyremains the single largest party, with a plurality of 158 seats. For elec-tion to the Duma, the 1993 law required 100,000 signatures for the reg-istration of a party on the Federal list; a party or candidate for the sin-gle-member constituencies needed signatures representing 1 per centof the registered voters. Eleven parties succeeded in obtaining registra-tion on the Federal list in 1993. The threshold was raised in 1995 totwice as many signatures as in 1993. Despite, analysts’ expectations,the number of parties able to register increased to 45.
 After centuries of intensely centralized government, the newFederation is a decentralized system comprising 89 Subjects and 21autonomous Republics. The center has devolved approximately 40 percent of its former power to the regions (Carnegie Endowment forInternational Peace, 1997, p. 15). In 1991, the governors of the 89Russian regions were still appointed by the President, but under thenew Constitution, they have progressively been replaced by electedofficials.
 2. The Institutional Framework
 In December 1993, President Yeltsin issued a decree establishing the
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Central Election Commission of the Russian Federation (CEC) as a per-manent institution and directed it to draft new federal legislation onelections. After extensive consultation with legal scholars, politicalleaders, regional election authorities, parliamentarians and officialsfrom the executive, a draft law was presented to the Duma andapproved in October 1994 as the Federal Law on the Basic Guaranteesof Electoral Rights of the Citizens of the Russian Federation.
 The CEC is a permanent body with a staff of 160 presided over bya Commission of 15 members, five of them appointed by the presidentof the Federation, five by the Duma, and five by the FederationCouncil. The Chair, Deputy Chair and Secretary of the CEC are electedfrom among its members. There are also 89 Subject election commis-sions, 225 district election commissions, 3,000 territorial election com-missions, and 92,000 polling station commissions, each appointed bythe respective authorities of the different levels. In addition, each of the21 Republics has its own electoral commission.
 The presidents of the Subject and district commissions have legalbackgrounds, but members of the polling station commissions needonly be well-trained according to the law. The CEC and the 89 SubjectElection Commissions are permanent, but commissions at lower levelsare temporary. The Subject Election Commissions consist of 10 - 14members, each of whom is appointed by the representative and execu-tive bodies of the Subjects and serves a four-year term. Territorialcommissions are created no later than 60 days prior to the elections andhave 5 – 9 members who are appointed by elected bodies of the localself-government within the city, or by other local units making up theterritory. In making these appointments, these elected bodies arerequired to take into consideration the suggestions of public associa-tions and citizens groups. Polling Site Commissions are formed 44 daysprior to the election date and expire after the official publication ofresults. Each of these also has 5 – 9 members appointed by the electedbodies of the local self-government, which are again required to takeinto consideration the suggestions of local associations and citizens’
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groups. District Election Commissions constitute an additional layer inthe election administrative structure. These commissions serve at theconstituency level and are responsible for the coordination of activitiesand the supervision of Polling Site Commissions during elections to theDuma (IFES, 1996, pp. 10–15).
 3. Main Functions of the EMB
 The electoral commissions at different levels are responsible for regis-tering voters, parties and candidates, holding the elections, and adju-dicating complaints. As indicated earlier, the CEC has had a prominentrole in drafting Federal laws, though only the Duma can adopt legisla-tion. Using the model legislation of IFES, the CEC has also assisted theregions in formulating their own procedures.
 The regulatory powers of the CEC range from guidance in follow-ing the provisions of the electoral law (such as procedures for collect-ing signatures or granting time on state television), and by monitoringthe regional authorities’ compliance with Federal electoral laws, partic-ularly with regard to voting rights. It also provides organizational andtechnical assistance to the local electoral commissions. Federal lawdoes not specify CEC responsibilities with regard to elections at theSubject and local levels, or whether the CEC role in these domains isconsultative or supervisory.
 The Subject Election Commissions coordinate the activities of sub-ordinate election commissions within their boundaries, hear com-plaints, and adjudicate disputes regarding actions or decisions of lowercommissions and can reverse these decisions when warranted. TheSubject Commissions are also responsible for the printing and distribu-tion of ballots in the format determined by the CEC.
 Election commissioners are independent at their respective levels forpreparing and conducting elections. However, at the lower levels, theydepend completely on local executive authorities for their financing,staffing, and resource and logistical support. Local executive authoritiesalso play a role in the appointment of lower-level commissions.
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There is some public funding of parties and candidates. At the 1995legislative elections, the CEC provided the equivalent of US$16,000 toregistered political parties or blocs. Public transportation is also grant-ed free of charge, as is free access to state radio and television in accor-dance with CEC regulations. Public lecture rooms are also to be put atthe candidates’ disposal for the organization of electoral meetings. Thelaw regulates campaign financing by establishing a ceiling of electoralexpenditures: the equivalent to US$96,000 for a candidate in a districtconstituency, and US$2.4 million for each political party submitting aFederal list (European Parliament, 1996, p. 4). For the Presidential race,the maximum expenditure per candidate on all aspects of the campaigncannot exceed US$2.9 million (European Institute for the Media, 1996,p. 1). Some donations are expressly forbidden, notably any from for-eign, religious or military organization or from other public authorities.Special temporary accounts are set up for electoral expenditures, eachof which must be publicly declared; otherwise, a candidate’s registra-tion may be cancelled (European Union Electoral Unit, 1996, p. 14). Asin many other countries, control of party campaign finances by the CEChas proven difficult, if not impossible in Russia. There are clearinstances of party financing exceeding legal limits. In St. Petersburg in1995, the contract of one party with the city authorities for posters alonecost approximately one-tenth of the maximum allowable amount forcampaign expenditures (European Parliament, 1996, p. 4). There wasalso evidence that expenditure limits were exceeded in the Presidentialelections of 1996 (OSCE, 1996, p. 1), and recommendations were madethat the CEC should take more direct steps to monitor and to enforcecompliance with campaign finance laws (OSCE, 1996, p. 11).
 Although the state budget of 374 billion rubles (US$800 million) forthe 1995 legislative elections was described as “inadequate”, it wasnonetheless higher than the average for comparable elections in a tran-sitional context, as it was the equivalent of $7.4 per voter (more than108 million were registered). Of the total sum, 280 billion rubles wereallocated to the 9,600 local electoral commissions and the 3,560 territo-rial electoral commissions (European Parliament, 1996, p. 7).
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Polling operations are organized in a fairly decentralized manner.The form and text of the presidential ballot, for example, is establishedby the CEC, while the printing of the ballots is the responsibility of theSubject commissions. The territorial commissions organize the distrib-ution of the ballots to the polling sites. Polling sites are established bylocal administrations in coordination with the relevant territorial com-missions. Lawmakers and election authorities have made a deter-mined effort to permit Russian citizens abroad or working at remotesites to vote; polling sites were established in a number of cities world-wide where significant numbers of Russian citizens reside, including amany in the United States.
 International observers identified numerous technical deficienciesin the polling operations of the 1993 elections, ranging from problemswith voter lists through poorly equipped and overcrowded polling sta-tions to insufficient ballot secrecy. Nonetheless, the election as a wholewas considered free and fair (OSCE, 1994, p. 4). Observers of the 1995Duma elections reported that the voting was generally orderly, withparty representatives as well as media people present in more thantwo-thirds of the polling stations. Voting premises were generally freefrom electoral propaganda and procedures such as identification, reg-istering, and checking and counting of the votes were largely followedcorrectly. It was also observed that the names of several candidateswere crossed off the ballots by the polling station officers at the requestof the CEC election day itself, which created confusion among the vot-ers (European Union Electoral Unit, 1996, p. 45). Public or family vot-ing was often observed in 1995, although it was done openly and underconditions of overcrowding too heavy to permit orderly procedure.That year, the number of registered voters per polling station variedfrom 119 to 9,640 (European Union Electoral Unit, 1996, p. 32; OSCE,1996, p. 1).
 The counting of the ballots takes place at the polling stations, theprotocols being physically handed over to the territorial election com-missions, where the results are tallied and then transmitted to the 225
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district commissions, which in turn send them to the 89 SubjectCommissions. Finally, the information is forwarded to the CentralElection Commission, where it is aggregated by computer before theresults are made public. A computer network has been established in 67of the 89 Subjects, connecting by modem all the district and territorialelection commissions within their respective areas of competence. Eachelection commission linked to the computer must set up a controlgroup composed of members of the election commission and partyand/or candidates. Electronic data collection, entry and transmissionare subject to a number of formal controls (European Union ElectoralUnit, 1996, p. 37).
 In 1995, the vote count was not always considered correct; a poor-ly conducted count was observed even in Moscow (EuropeanParliament, 1996, p. 7). During the Presidential election of 1996, how-ever, observers were impressed by the organization of the tallyingprocess at the territorial level, in large measure because the CEC hadissued a Uniform Procedure for Tabulation of Vote Returns and Compilationof Protocols. This compendium of regulations required, inter alia, thatthe official protocol of results be compiled in triplicate in the presenceof all polling site members, including international observers, the can-didate’s representatives and representatives of the mass media; that thethird copy of the protocol be provided for examination to these indi-viduals; and that upon the oral or written request of any observer, thepolling site or territorial or subject commission issue a certified copy ofthe official protocol to that person (IFES, 1996, p. 114).
 The CEC is responsible for monitoring all the activities of the pre-election campaign, including the establishment of regulations regard-ing the granting of broadcast time and print space to the parties in thestate-owned media. State bodies are required to adhere to the rightsand freedoms of the mass media enshrined in the Constitution, Incases of complaints and violations regarding the media, there has beengrowing cooperation between the judiciary and the ElectoralCommission (IFES, 1996, p. 53).
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As complaints can be lodged up to three months after the allegedinfringement, issues such as candidate registration may not be effec-tively addressed. According to a common principle of the Russian judi-ciary system, complaints can be submitted either to a higher govern-mental body or directly to a court of law. However, preliminaryappeals to a higher election committee are not a mandatory conditionfor judicial appeal. Decisions and actions of the CEC may be appealedto the Supreme Court. Decisions and actions of lower election commit-tees may be appealed to a higher election committee or the court of lawat that level. In the 1995 elections, about 55 complaints were lodgedagainst the decisions of the CEC, one-third of them regarding regula-tions issued by the CEC and the rest concerning the registration ofFederal lists of candidates (European Parliament, 1996, p. 42).
 In the 1996 Presidential election, more than 30 cases were broughtto the Supreme Court, some of them related to the nomination and reg-istration of candidates, particularly with respect to whether signatureson candidate petitions were insufficient, invalid or fraudulent. Oncecandidates were registered, most of the cases involved violations ofcandidate’s rights during the campaign period; the high-profile casepresented by candidate Martin Shakkum involved legal guarantees offree air time on state television. In 1996, there was also a sharp increasein the number of complaints handled by the CEC, more than 100 in all,relating to campaign activities and administrative regulations. Afterthe election, the CEC sponsored a conference on addressing electoraldisputes that included a range of government officials and members ofthe judiciary. Subsuquently, some consideration has been given to thepossibility of introducing a special judicial body to deal exclusivelywith election disputes, following the Mexican model.
 The facilitation of observation by election authorities improved in1996, as did the observers’ own level of preparation and scope of activ-ities. In most places, interaction between domestic observers, electoralofficers, and international observers appeared cordial and constructive.The CEC had issued an explanation on the rights of observers and oth-
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ers entitled access to elections commissions and documents (IDEA,1997e, p. 25).
 Russia has been receiving considerable international technicalassistance for the organization of elections, particularly from Americanbodies, the Organization for Security and Cooperation in Europe/Office for Democratic Institutions and Human Rights (OSCE/ODIHR)and the European Union Election Unit. IFES has a permanent office inMoscow; during the last elections, it also gave support to internationalobservers by translating and distributing Russian materials and byholding briefing sessions. Canada gives technical assistance to theRussian electoral authorities in Russia and also provides trainingcourses in Canada.
 4. Relationship with Other Institutions and Agencies
 Russian law entitles each registered candidate to appoint one delibera-tive (non-voting or consultative) member to represent him or her onevery EMB at every level. These representatives provide a level oftransparency in the work of the commissions. The interests of candi-dates can also be represented at all levels of the administrative struc-ture. The presence of their representatives provides an important guar-antee that candidates have access to full information regarding the poli-cies, decisions and actions of commissions that will affect their partici-pation in the process.
 The CEC submits reports to the two houses of the FederalAssembly on the conduct of elections, as well as financial reports. In anumber of cases, CEC has also reported to the President, usually ask-ing him to take action as head of the Federal administration or to placea suit before the Constitutional Court.
 The relationship of electoral authorities to governmental bodieshas raised a number of questions, particularly because earlier electionsmanifested undue and improper influence of some local administrativebodies, which continue to interfere with the fairness of the pre-electioncampaign and the independence of election officials in the discharge of
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their duties. Members of the central commissions have acknowledgedthat these types of violations are vestiges of the old regime, in whichlocal officials were responsible for the outcome of an election (IDEA,1997e, p. 148).
 Relationships with the media are usually transparent and followthe provisions of the law. These require that the activities of electioncommissions be open to media representatives and those of parties andcandidates at the sessions of relevant election commissions; that deci-sions by election commissions are to be published in the press withinthe time frame established by law; and that observers sent by publicassociations, electoral associations and candidates, and internationalobservers have the right to be present at polling sites from the com-mencement of activities to the signing of the official protocol of returns.Both journalists and international observers considered access to themedia by parties and candidates generally open and fair. (EuropeanParliament, 1996, p. 5). No complaints were registered during the 1995and 1996 elections about the provision of free television and radio time.Nevertheless, European media monitors and electoral observers statedthat national television networks had given Yeltsin preferential treat-ment as a Presidential candidate. (European Institute, 1996; OSCE,1996).
 5. Contribution to Democracy and Governance
 According to most observers of the Russian scene, the CEC has playeda positive role in enhancing democracy and the rule of law in theFederation. The Commission has protected equal electoral rights bypromoting legislation at the regional level that fully follows theConstitution of the Federation. In the enormously complex environ-ment of the Russian political system during the transitional period, theCEC has kept itself as a stable reference on the rules of a democraticprocess.
 The CEC registered significant numbers of international electoralobservers in each election: around 5,000 observed the first multi-party
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legislative election of 1993 and about 1,000 for the second legislativeelection of 1995. The Presidential elections of 1996 were observed by1,300 representatives from 62 different states and about 100 interna-tional organizations, both governmental and non-governmental.Despite transitional problems, electoral observers have generally con-sidered elections in post-Soviet Russia free and fair according to inter-national standards. (IDEA, 1997e, p. 3). Instances of violence have beenlargely isolated: the killing of five Duma candidates during the 1995campaign was attributed to Mafia interests; lack of law and order anda fear of politicians among the citizens at large, such as that inVladivostock, has tended to be a regional rather than national phe-nomenon. (European Parliament, 1996, pp. 5, 14).
 The CEC has often been commended for its conduct of elections.Those of 1993 were characterized as “an extraordinary job” (OSCE,1994, p. 8). In 1995, the European Parliament praised the CEC for con-ducting the elections in a manner that appeared to have enhanced itscredibility and raised confidence in the democratic process (EuropeanParliament, 1996, p. 8). In the aftermath of the 1996 Presidential elec-tions, the CEC was credited with efforts to encourage voter participa-tion and with establishing procedures to increase public confidence inthe electoral process, including the use of a computerized vote tabula-tion system. The main deficiencies exist at the local level, and propos-als have been made for further international assistance for the trainingof electoral officers of the local commissions (European Parliament,1996, p. 8; OSCE, 1996, p. 11).
 The CEC has frequently intervened in defense of the rule of law. Inthe gubernatorial elections of 1996, the CEC found and denounced vio-lations of the federal law in Thekursk and challenged the legality of aregional referendum in court. In December 1996, the CEC declared ille-gal a decree by the President of the breakaway Republic of Mari El thatcanceled the Republic’s presidential elections a few days before theywere to take place. In 1997, when the authorities of the MaritimeTerritory cancelled legislative elections, thereby prolonging the powers
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of the incumbent deputies by two years , the CEC declared the cancel-lation unconstitutional.
 In the autumn of 1996, the Chair of the CEC encouraged the legis-lature of Chechnya to change the regional electoral law and allowed theholding of parliamentary elections to facilitate a return to normalcy.That same year, he also denounced interference by local authorities ina number of places in the work of legally autonomous electoral com-missions. In December, a 33-member Chechnyan Electoral Commissionmet for the first time to prepare for the elections scheduled for January1997. On that occasion, the head of the OSCE observer mission inChechnya praised the conduct of the election as having created a legit-imate foundation for the new Chechen authorities.
 Through its international department, the CEC has also tried toimprove electoral conditions in other countries. Its influence can beseen in recent electoral laws in other former Soviet countries, whichhave tended to replicate parts of Russian electoral legislation.
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HAITI
 This case study report has been prepared on the basis of the followingmaterials: scholarly studies, international electoral observers’ reports,the reports of assistance agencies and personal interviews with elec-toral officers of Haiti.
 1. Political Electoral Background
 Haiti was the first nation in Latin America and the Caribbean to gain itsindependence from France; it became a republic in 1804. However,most of its history since independence has been marred by autocraticrule and civil unrest. The past decade—the period on which this casestudy focuses—witnessed a transition to democracy in the near-uni-versal “third wave” of civilian rule and multi-party politics, but a sta-ble democratic polity remains a distant goal.
 The new Constitution, introduced in 1987, establishes a presiden-tial system of government in the Latin American tradition. ThePresident is elected by direct popular vote for a five-year term. An 83-member Chamber of Deputies serves a four-year term, and there is alsoa 27-member Senate, which operates on staggered six-year terms, onethird being renewed every two years. The President appoints a PrimeMinister from the political party that predominates in Parliament.
 The intermittence of elections (November 1987, January 1988,December 1990, June 1995, December 1995 and April 1997) and militarycoups (February 1986, June 1988, September 1988 and September 1991)has made Haiti one of the most convulsive settings of the “third wave”democracies. Since the democratizing process began in 1987, the coun-try has been ruled by an elected civilian President for less than fiveyears (six months by President Jean Bertrand Aristide in 1991 and littlemore than one year in 1995; and since then by President René Préval).During the remaining five years, the government was in the hands ofeither the military or de facto installed civilians. UN Security Councilresolution 940 in September 1993 sent a multi-national force to Haiti for
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the restitution of democracy by “all necessary means”. One year later,the country was occupied by a U.S.-led 21,000-member multi-nationalforce to support the resumption of Aristide’s presidency.
 However, even within the framework of electoral politics, theHaitian situation remained convulsive. The June 1995 legislative andmunicipal elections were held amid tensions created by Aristide’s dras-tic reduction of the armed forces and reforms of the security apparatus.Many opposition parties boycotted the elections, alleging fraud, reject-ed the results and refused to participate in the second round.Widespread logistical problems, poor administration of the voting andcounting processes, and isolated cases of violence and intimidation ledto almost universal criticism of the Provisional Electoral Council (CEP).Nonetheless, most international observers considered the election asignificant step forward. In August, a new Council was appointed tosupervise the second round of elections, which took place inSeptember. The U.S. State Department considered its administration amarked improvement.
 However, by all criteria, the 1997 parliamentary and local electionsshowed a poorer performance by the electorate, the parties and theelectoral administration. Voter turnout fell to a meager 5 per cent fromrates of 51 per cent in 1995 and 67 per cent in 1990. The number of par-ties boycotting the elections rose. The management of the polling wasmarked by serious deficiencies, even by fraud, according to profession-al international observers like those of NDI and IRI. The latter diag-nosed “a virtually complete system-wide breakdown at the communal(BEC) level” (IRI, 1997, p. 1).
 In the aftermath of the election, the Organization of AmericanStates (OAS), which had been cautious in its electoral assessment in1995 (when other observers were already very critical), publiclydeclared, “Members of the international community have encouragedthe CEP to take measures to correct the irregularities of the first roundand improve the development and credibility of the elections” (IRI,1997, Appendix). A letter by the head of the UN mission in Haiti
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informed the Council of a United Nations decision “to suspend alltechnical assistance to the Council until the transparency and the cred-ibility of the recent electoral processes are reestablished. All futureassistance will depend on the independence and credibility of theElectoral Council to organize elections in the future” (IRI, 1997,Appendix). Finally, the Prime Minister in his resignation speechdenounced electoral irregularities, concluding, “An election cannot bebased on the violation of law. It is only through respect for the law thatwe will achieve democracy” (IRI, 1997, Appendix).
 2. The Institutional Framework
 The fate of electoral authority in Haiti paralleled that of the country’sunstable politics. Although the electoral authority of Haiti is enshrinedin the Constitution as a Permanent Electoral Council, this body doesnot yet exist. It is to consist of nine members appointed by the threebranches of government (three by each branch: executive, legislativeand judiciary) from lists of persons from different sectors of society(such as the media, churches and human rights organizations) submit-ted by departmental assemblies that are popularly elected. Since theseassemblies were first elected only in 1997, the electoral authorityremains a Provisional Electoral Council of nine members chosen by asimilar process, except that the lists were submitted by political parties.Yet in both 1995 and 1997, most of the 20 names submitted were notpersons with party affiliations, even though many were consideredsupporters of the party of the President. The Constitution makes noprovision for the participation of political parties in the selectionprocess.
 Haiti’s first Provisional Electoral Council was appointed for thepreparation and conduct of the aborted presidential and parliamentaryelections of November 1987. Militia violence interrupted the polling afew hours after the process had begun. The elections were then can-celled by the government, which dissolved the CEP after accusationsthat it intended to ensure the victory of a left-wing candidate.
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Nevertheless, the work of the Council was considered successfulbecause it had registered 2 million voters in a three-month period, pre-pared more than 20 million ballots, and had carried out all the otherpreparations necessary to conducting the elections (NDI, 1987). A newCouncil, appointed in December 1987, supervised the country’s firstmulti-party national and local elections in January 1988. Later that year,when General Henri Namphy ousted the elected President LeslieManigat, a third Council, composed of members drawn from the ninedepartments of Haiti, was introduced by decree. A fourth Council wasestablished under General Prosper Avril before the presidential andlegislative elections of 1990, when Aristide was elected President with67 per cent of the vote. A fifth Council came into existence in December1994 upon Aristide’s return from exile.
 That fifth CEP emerged from a consensus among legislators, politi-cians and the President and began working on draft legislation for thepresidential and legislative elections held in June of 1995. In the turmoilfollowing the elections, a major change of the CEP leadership tookplace and many irregularities were corrected before holding runoffs.This could be considered a sixth Council. The seventh CEP was estab-lished late in 1996 and was in charge of the extremely controversialpartial legislative elections and local council elections of April 1997,which led to the resignation of the Prime Minister, who denounced theCEP decision not to cancel the April elections. Later in September of1997 six of the nine members of this seventh Council stepped down.While a Permanent Electoral Council should in theory have been estab-lished following the April elections, electoral disputes regarding thelocal assemblies that constitutionally play a role in selecting candidatesfor the Permanent Electoral Council prevented its establishment. Infact, a new Provisional Electoral Council was established in May 1999.
 Although the Council is a provisional body by law and more so inpractice, its 652 permanent staff do not consider themselves provision-al employees, but permanent civil servants. Such is their actual status,although their level of training and professional capacity is limited.
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There are 120 permanent employees at the central office, 30 at thedepartmental level (three in each of 10 departments), and 399 at thecommunal level (three for each of 133 communes). At election time,thousands of electoral officers are temporarily hired.
 Under the central office of the CEP, nine departmental electoralbureaus (BEDs) exist, one for each department, responsible for over-seeing the administering the communal electoral offices (BECs) and thevoting bureaus (BIVs) in their department. BECs are responsible foradministering the offices where voters register prior to an election, aswell as the BIVs themselves on election day. BECs are also responsiblefor collecting, consolidating and transferring ballots, tally sheets, andother electoral materials to the departmental electoral offices. BIVs existat the polling station level. There are also 565 delegates (delegués), oneper commune, who have vague coordination functions, includingtransferring information and materials between BIVs, BECs, BEDs, andthe CEP. Little coordination and planning has been made with regardto the functioning of these different bodies. More dramatically, it is atthe BECs that the greatest number have problems have occurred since1990; the transfer functions of the delegates have been so poorlydefined that they have sometimes kept voting materials in their homes(IRI, 1997, p. 6).
 3. Main Functions of the EMB
 The CEP is legally responsible for all the main functions customarilyperformed during the electoral process, starting with the drafting oflegislation. The first Provisional Council of 1987 prepared a draft elec-tion law, which was first rejected and then accepted by the government.After the second coup of Namphy, in June 1988, a newly appointedCouncil was in charge of drafting an electoral law. Later in 1989, underGeneral Avril’s transition government, new legislation was developedand enacted after consultation with political parties, church groups andlabor unions. The Council of 1994 also drafted the legislation for thegeneral elections of the following year, as did the Councils that suc-ceeded them.
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There is no permanent register of voters; voters who have not pre-viously registered have to apply before the next election. There havealways been problems with registration. The lists are often updated byhand with few evident controls in place to ensure their integrity. In1997, for example, voters who were not previously registered were notpermitted to register, without any explanation for that decision (IRI,1997, p. 15). In 1995, the president of the CEP reported that 1 million ofthe 4.2 million registration cards distributed by the CEP were missing.International observer missions have recommended that a permanentregister exist with continuous voter registration; that the registriesshould be computerized; that the existing multi-purpose national iden-tification card be used for voter registration and also for voting; thatsuch a card be durable and tamper-proof; and that a new census be con-ducted, since the last one was carried out in 1982 (Human RightsWatch, 1995, pp. 9, 13).
 Registration of parties and candidates is conducted by the CEP. In1995, a large number of candidates from the democratic oppositionwere excluded on arbitrary grounds (Pastor, 1995, p. 8; OAS, 1995, p.25; Nelson, 1998, p. 77). In 1997, when the primary competition wasamong factions of the pro-government “platform”, many candidateswere permitted to register despite substantial deficiencies in theirapplications (IRI, 1997, p. 15). Voter information and civic education onthe part of the CEP has been considered deficient in different elections.In 1995, the cautious OAS report pointed out “[t]he need for timelycommunication and public information on subjects such as remedialaction determined by the CEP concerning candidates omitted from bal-lots, missing logos of independent candidates and on informationwhich would enhance the credibility of both the CEP and the electoralprocess” (OAS, 1995, p. 26). In 1997, a more critical IRI report stated,“Initiated late and half-heartedly, civic education efforts for these elec-tions clearly were inadequate . . . The CEP appears to have understoodthe importance of civic education because it budgeted substantial
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resources for such purposes. Curiously, the CEP apparently disbursedfew of the budgeted resources” (IRI, 1997, p. 16).
 The role of the Council in recruiting its own staff has generally beenassessed negatively as basically meeting demands of parties and clientsrather than following technical standards of good administrative prac-tice (Nelson, 1998; IRI, 1997). Training of poll workers, on the otherhand, has been generally considered good at the polling station level,although not at the communal levels, where most of the disorder usu-ally has taken place on election day. Training programs have basicallybeen funded and assisted by international assisting agencies, most fre-quently the American organizations IFES and NDI.
 The financial accounting of the CEP has been characterized since1990 by a lack of transparency and accountability. Flaws have beenidentified and criticized in book-keeping, financial audits, materialinventories, and accounting procedures (IRI, 1997, p. 10). In general,lack of management planning has been considered one of the weakestpoints of the CEP (Nelson, 1998, p. 85).
 The financing of Haitian elections would have been inconceivablewithout international assistance. Elections have essentially been fund-ed by donors through an Electoral Trust Fund managed by the UN mis-sion and bilateral assistance. The Haitian government’s contribution tothe electoral budget of 1995, for example, was only 4 per cent (Nelson,1998, p. 75). Moreover, no attempt has been made for the developmentof a sustainable election administration that depend less on foreign aid.In projecting costs, electoral authorities in Haiti appear to have consid-ered “elections as an employment program”, as they use the electoraladministration for patronage and political partisanship, rather than asan activity subject to operational goals and deadlines (Nelson, 1998, p.85). This budget dependency, though, must be viewed within a broad-er public finance framework, because donors provide 70 per cent of theHaitian national budget (Nelson, 1998, p. 81). With regard to electoralactivities, many observers have remarked that donors appeared moreinterested in the elections than the Haitian government (Nelson, 1998,
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p. 85). This sort of dependency syndrome in heavily assisted interna-tional elections has been more broadly identified as a structural char-acteristic of post-conflict elections in which a contradictory relationshiptends to exist between donors and grantees. Without assistance, theelections would probably not succeed, yet assistance diminishes thecapacity of local actors for autonomous action that would demonstratehow far they could go on their own (López-Pintor, 1997b).
 The cost of elections for the 1995 parliamentary and presidentialcontests can be estimated at around US$29 million, the largest part ofwhich was provided by the U.S. government. Other than the 4 per centthat came from the Haitian national budget, donors contributed to the$11.5 million Trust Fund as follows: the United States provided $9.3million, France $1.6 million and Japan $600,000. The remaining $16 mil-lion included $3.7 million to cover the cost of OAS election observationand $6 million for U.S. non-governmental organizations, both provid-ed by the U.S. government (IFES, NDI, and IRI were involved in pro-viding electoral materials, poll worker training, voter education andobservation); $3.5 million from the European Union to assist poll work-ers and political party poll watchers; $2.5 million from Canada for vot-ing kits and civic education materials; $250,000 from Mexico for com-puter assistance; and some unquantified expenses by the U.S. DefenseDepartment, including air transport of ballots from the Californiaprinter and making trucks and warehouses available for the CEP(Nelson, 1998, p. 75).
 Although direct election costs were estimated at $10.2 million forthe parliamentary elections and $8 million for the Presidential elec-tions, one could argue whether other costs described above (such asintensive international observer missions like that of the OAS) shouldbe included as part of an electoral budget. It would also be hard todecide how much of some of those other costs (such as those for votereducation and poll-worker training) should be budgeted to either orboth of the two elections that took place within a six-month period. Inany case, for the purpose of this paper, the entire estimate of $29 mil-lion will be considered the electoral cost for both elections, and it will
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be split in half for the assessment of cost per elector. Therefore, an esti-mate of $14.5 million would be the cost of a general election in Haiti,which amounts to an average $4.0 per each of the 3.5 million registeredvoters. It should be pointed out that, in comparative internationalterms, the average cost per elector in Haiti is closer to that of normalelections in other countries of the regions (Uruguay, $3.5; Costa Rica,$4.4; Mexico, $5.9) than to average costs in most of the elections held aspart of peace-keeping operations ($11.8 per voter in Nicaragua in 1990,$22.0 in Angola in 1992, or $10.2 in Mozambique in 1994). In this con-nection, election costs in Haiti should not be considered as especiallyhigh.
 There is no public funding, although elections could benefit fromaccess to free radio and television air time.
 Polling operations have suffered from the lack of procedural nor-mality and the professional competence of the electoral authorities. Anobserver from the Carter Center wrote in his 1995 post-election assess-ment “Of 13 elections that I have observed, the June 25th Haitian elec-tions were the most disastrous technically with the most insecurecount” (Pastor, 1995, p. 8). The counting of ballots has been consideredthe worst part of the process. As with other pervasive irregularities, itseems less a centralized or coordinated effort at rigging and fraud thana sheer lack of control (Pastor, 1995, p. 8). Numerous problems in han-dling the voter lists and voter cards have been reported (Pastor, 1995;OAS, 1995; IRI, 1997; Nelson, 1998).
 The CEP role in dispute adjudication has usually lacked procedur-al simplicity and transparency. Inconsistent and often arbitrary adjudi-cation of challenges to candidate registration and vote tabulations hasbeen reported. The need for uniform procedures and written explana-tions of decisions has been recommended. There are no clear guidelinesto the lower bodies as to how to handle claims and complaints pre-sented to them (IRI, 1997, p. 9).
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4. Relationship with Other Institutions and Agencies
 There is not much to be said here beyond what has been alreadydescribed in other sections of this case study, other than that an overallpicture of a traumatic inter-institutional relationships emerges from theHaitian experience. Given the provisional status, both legal and actual,of the electoral bodies, as well as the unstable political environment inwhich successive CEPs have had to administer elections, no other out-come could realistically have been expected. If only these two majorstructural factors still obstruct the functioning of electoral authorities,some measure of hope can be maintained. Since the 1997 communalelections, legal conditions have existed for the appointment of aPermanent Election Council and one should be established. Moreover,maintaining peace and civilian government in the country seems amore likely prospect today than during the first half of the decade.
 5. Contribution to Democracy and Governance
 It would be hard to identify any significant contribution to democracy– or, indeed, even to governance – in the record of the highly volatileelectoral authorities of Haiti, if only because nine different CEPs havebeen formed during the past decade of intermittent electoral politicsand de facto governments, at an average of two councils per electionyear. Nevertheless, several elections have taken place in a peacefulmanner since 1988, and some political problems at a basic level havebeen successfully handled through the intervention of electoral politics:demilitarization, one transfer of power among civilians, and a reduc-tion of violence. Some credit should be given to those who managedthe electoral machinery, independent of the many serious problemsthat they helped to create or were unable to handle in a more effectivemanner.
 As stated by an observer group after the 1997 elections, “It isimportant to remember that Haiti is not an experiment in nation-build-ing; rather, it is a nation, but one uniquely ill-served by many of its
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leaders and among the international community” (IRI, 1997, p. 4).Haitian democracy remains a work in progress. The declining partici-pation rates and continuing irregularities clearly suggest not thatHaitians reject democracy, but that they refuse to participate in an unre-sponsive and fraudulent process. It is not difficult to agree with the IRIconclusion that, “While the Haitian people are searching to build apartnership with the country’s governing institutions, the country’sleaders appear undisciplined in their response” (IRI, p. 3).
 Many considered the April 1997 parliamentary and local electionsa step backward in the building of democracy, as failures of the pastcontinued to mar the electoral process, starting with the 5 per cent min-imum turnout. Restrictions on voter registration, arbitrariness at can-didate registration, persistent boycotts by opposition parties, continu-ing procedural breakdowns particularly at the communal (BEC) level,and failures of vote-counting and ballot security can be consideredamong the most serious obstacles for the development of a Haitianelectoral system and administration that would meets internationalstandards of good practice. While Haiti obviously has not yet found amethod of including the political losers who systematically boycott theelections, or given signs of moving towards the creation of an effectivesustainable electoral administration (Nelson, 1998, p. 83), some trendsfavor the building of democracy: military rule has been absent foralmost a decade; the level of violence has been dramatically reducedwith the demobilization and disarmament of the old army and police;elections continue to be a part of the political agenda according to aConstitutional calendar; and the international community remainscommitted to assisting in the democratization process.
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