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Foreword

After a long period of divide, Europe is looking to make choices which will
determine its future dynamics and stability. It is facing crucial decisions con-
cerning the depth of economic and social integration, the nature of its polit-
ical institutions, and the contours of its new security system, while trying to
sharpen itself for economic and technological competition.

However, this intensive search for new political and economic paradigms may
well overshadow the need also to reconsider long-term developmental objec-
tives in the domain of “immaterial” well-being. This danger has been widely
recognised; while much work has been carried out at international level in
fields pertaining to environment, human rights and social exclusion, the field
of culture has yet to be thoroughly tilled.

In from the margins seeks to fill this gap. It addresses culture (which unlike
education is difficult to harness to immediate economic returns) from a wider
developmental point of view and offers the Council of Europe and its mem-
ber states an opportunity to reflect on the importance they attach to culture
from a new, integrated and comprehensive perspective.

As the authors put it, the report’s central themes are “two interlocking prior-
ities: to bring the millions of dispossessed and disadvantaged Europeans in
from the margins of society, and cultural policy in from the margins of gov-
ernance”. A new alliance between culture and development should enable
this change to occur.

The new paths explored by the authors to balance developmental efforts and
preservation of cultural diversity may help cultural policy to become more
centrally rooted and more pervasively constructive, favouring a harmonious
empowerment of people as well as an equitable distribution of life chances.
Failure to understand this might well mean jeopardising any developmental
effort.

As a political scientist, reading In from the margins has given me great pleas-
ure; for the Secretary General of the Council of Europe, it is a challenge. The
report is a complex whole combining descriptions of European and global cul-
tural developments with astute policy evaluations; it shows great respect both
for the common roots of European culture and for the maintenance of the
cultural diversity which provides us with our intellectual strength; it looks into
the past, probes the future and succeeds in welding all components together
within a single frame.



In from the margins

The initiative for the report came from the World Commission on Culture and
Development, which, after the preparatory work by Unesco and the resolu-
tion of the General Assembly of the United Nations, was appointed in 1992
to write a world report on culture and development. The Council of Europe
decided to support this effort by providing its contribution in the form of a
parallel report exploring the relations between culture and developmental
efforts on the continent. The task of preparing the report was given to a small
independent task force. The task force’s remit was to submit its unmoderat-
ed conclusions, both as a basis for a wider global debate on culture and sus-
tainable development, and as a stand-alone document on issues specific to
Europe.

The World Commission’s report, Our creative diversity is to be discussed at
an Intergovernmental Conference on Culture and Media Policies for Deve-
lopment, to be held in Stockholm in March 1998. The Council of Europe’s In
from the margins will be a major regional contribution to the conference.

I wish to thank the European Task Force on Culture and Development for their
excellent work, as well as governments, organisations and persons who have
assisted them both intellectually and materially.

Daniel Tarschys
Secretary General

1. Direct Financial contributions were made by Austria, Finland, Sweden, the United Kingdom,
Unesco and the European Commission.



Executive summary

This report, produced by an independent group of policy makers, researchers
and cultural managers for the Council of Europe, is a contribution to the
debate on culture and development which the World Commission on Culture
and Development initiated and should be read as a complement to its own
report, Our creative diversity. It seeks to advise the Council of Europe on
some of the key issues facing policy makers in Europe today and offers sug-
gestions on how best to address the complex cultural challenges and devel-
opment issues of a continent in transition. At the same time, it is hoped that
the report’s findings will also be of value to member states and public author-
ities.

Its central themes are two interlocking priorities — to bring the millions of dis-
possessed and disadvantaged Europeans in from the margins of society and
cultural policy in from the margins of governance.

There is a growing acknowledgement that, if culture — whether understood
as the “‘whole life of the people” and its values or, more narrowly, as artistic
activity of all kinds — is left out of account, sustainable development is likely
to fail. A range of cultural transformations is contributing to social, econom-
ic and political change in Europe. Globalisation is weakening, or at least test-
ing, national identities. At the same time, a regional and civic renaissance,
often led by cultural policy, is under way. The new technologies are not only
revolutionising commerce and industry, but are inflecting daily life with an
avalanche of images. Individualism and moral relativism are replacing tradi-
tional beliefs. Many European societies are riven by exclusion and unemploy-
ment and for many millions of Europeans the promised “good life” is as far
from reach as ever.

The cultural policy responses to such issues have been, in the main, ineffec-
tual. In their search for new orientations to cultural policies, some govern-
ments are motivated by short-term economic interests. Too little attention is
paid to an explicit definition of basic policy premises, the grounds for inter-
vention and the setting of explicit policy directions and strategies for their
implementation. Vision in policy making is noticeably lacking.

Policy makers are not helped by the fact that cultural responsibilities are often
insufficiently delineated between the different tiers of government and, as a
result, policies are fragmented. Strategies that recognise the interconnected-
ness of culture with development are not easy to implement because, com-
monly, civil servants are used to working in hierarchical departments and not
encouraged or equipped to think laterally. Moreover, the key principles that
have served cultural policy makers for forty years or so — identity, diversity,
creativity and participation in cultural life — may no longer be adequate to
meet the challenges of the second half of the 1990s and beyond.



In from the margins

At intergovernmental level, countless declarations, resolutions and recom-
mendations have been agreed, sometimes after years of preparation, but to
uncertain effect. In part this is because of the huge gulf in awareness within
the cultural sector and the public sectors at large of the international com-
mitments which their governments have endorsed. But it may also be due to
a fundamental flaw in the thinking at international level which gives the
impression of always striving for “European’ solutions when there is not a
single Europe. A common European home may be a desirable goal, but it is
not yet a reality. Europe is at best a collection of countries, Nordic, Mediter-
ranean, Mittel European and so forth, with as many different goals and agen-
das as common interests.

In a report with more than fifty recommendations and at least as many ideas
for consideration, several broad ways forward are suggested. First, culture will
have to be brought into the heart of public administration if it is to become
more than what it is now — a partial and spasmodically effective instrument
of policy. There is hardly a department of government that does not intervene
in culture or whose decisions do not have a cultural impact. We should end
the isolation of ministries of culture by establishing formal interdepartmental
structures which would enable governments to make the most of the multi-
ple interactions between culture and aspects of economic and social devel-
opment. The interface between cultural planning and educational policy is of
especial importance. The principle enunciated at a European level in Article
128 of the Treaty of Maastricht, requiring the European Union to take into
account the cultural consequences of its actions, should equally apply to
actions at national, regional and local government levels. Only by adopting
this approach will it be possible to address the endemic failures of cultural

policy.

Secondly, both governments and the cultural sector face an uncomfortable
paradox if a higher priority is accorded to culture. Looking for an effective
instrument of policy, governments may try to control or manage it. In the
search for resources, the cultural sector may consent to justifications of sup-
port on non-cultural grounds (for example economics, job creation, tourism,
etc.). However, experience suggests that the utilitarian exploitation of culture
will only succeed if, at the level of individual creativity, it is allowed to func-
tion outside state control. Freedom of expression is a crucial principle and cul-
tural policies should establish a general framework within which individuals
and institutions can work rather than intervene closely in what they do or say.
But more than that there is a need for a consistent theory of cultural policy
which accepts that culture has its instrumental uses, but also recognises the
limits to which this can be applied without endangering it.

Thirdly, Europe’s most valuable resource is its human capital. In many ways,
this is not being exploited to its full — a failure which can be as damaging to
economic prosperity as it is to the life of the imagination and the pursuit of
happiness. Cultural policy needs to be carefully targeted, reviewing the rela-
tion between demand and supply and being sensitive to changing demo-
graphic realities. The report cites measures to address the problem of exclu-
sion, to invest in human capital and to implement the cultural rights of a
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Executive summary

variety of marginalised groups — among them, elderly people, disabled peo-
ple, those in closed institutions and those excluded by poverty. Cultural
minorities, whether indigenous or non-European in origin, should be given
the opportunity for self-expression and awarded an equality of esteem by
mainstream society. The requirements of young people as well as the imper-
atives of gender equality should also be taken into account. The report sug-
gests that a new social ethic, obliging cultural organisations to adopt inclusive
rather than exclusive policies, would help to ensure access to, and participa-
tion in, culture for all.

Fourthly, the tendency to place more emphasis on equipping students with
skills for a competitive jobs market is often being conducted at the expense
of pushing the arts into a more marginal position in school curricula. Yet this
is to ignore the fact that the arts are important both intrinsically and for their
contribution in motivating young people, deepening their understanding,
creativity and interpersonal skills, as well as preparing them for adult life. A
more holistic approach to education is needed by transforming schools into
culture-centred environments and enabling them to become foci of cultural
life in their local communities. This will necessitate a fundamental reappraisal
of teacher-training policies.

Fifthly, the new technologies are multiplying opportunities for creative
expression and blurring the boundaries between the professional and the
amateur, and between participation and consumption. The arts, broadly
defined to include mass popular culture and the entertainment industries,
take up a growing share of economic production. It is time to restore the nat-
ural links between the arts and sciences, which were broken in the eighteenth
and nineteenth centuries. Centres of technological innovation would help to
heal the long-standing schism in the industrial world between the so-called
“two cultures”. However, there is a danger that a dominant class will emerge,
well equipped and at ease with the new technologies, but consigning all those
restricted by poverty and lack of training to the role of passive consumers,
rather than full and active members of the communication society. This can
only be avoided by a substantial technological investment in formal educa-
tion and the availability throughout adult life of retraining opportunities.

Sixth, cultural policy should foster unity while, at the same time, welcoming
diversity. For good or ill, culture is a powerful promoter of identity. By empha-
sising one set of values against another, culture can be divisive and contribute
to conflict rather than social harmony and mutual tolerance. It is essential that
the development of the arts and the conservation and exploitation of the her-
itage not only assert the commonality of European values, but also reflect the
multicultural variousness which is characteristic both of Europe as a whole and
of individual nation states. Europe is a culture of cultures, but xenophobia and
intolerance are the greatest threats to its stability. The preconditions for a
democratic and united Europe must include freedom to identify with the cul-
tural and linguistic communities of one’s choice while respecting the diver-
sity of other cultures. Sadly, cultural rights and freedoms, and the value com-
mitments their implementation presupposes, have remained in the European
realpolitik for too long as empty words despite the honourable intentions and
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In from the margins

actions of the Council of Europe and other agencies. While recognising the
difficulties some governments have in agreeing standard-setting instruments
in the field of cultural rights, the need at least for a European Declaration on
Cultural Rights appears stronger now than ever. Access to culture and the free
exercise of cultural rights will not solve, but may mitigate, social divisions and
help to strengthen the institutions of civil society.

Seventh, the role of the heritage in identity building for Europe, nation states,
area-based and minority cultures needs to be acknowledged and a new eth-
ical approach to the heritage is called for which recognises the destruction of
one community’s heritage is a loss to Europe as a whole. Europe confronts a
huge task of reconstruction, preservation and restoration of the built heritage
on a scale not seen since the second world war. This requires a major inter-
national effort. The creation of a European Heritage Bank, funded by public
and private contributions and devoted to financing capital investments and
providing loans, should be explored to help communities where the burden
is greatest.

Eighth, Europe’s prosperity and stability depends on its civil institutions. Here
culture has an important role to play, for it is the cement of the social and civic
bond. An appropriate balance needs to be struck between the power of the
state and, increasingly, multinational corporations and the freedoms of the
individual. One means of achieving this is the establishment and maintenance
of a healthy ““third sector” of voluntary associations and communities of
interest which enable individuals to negotiate with one another and with pub-
lic authorities. An interest in culture and, more especially the arts, the heritage
and the environment, are among the most common motives that lead to the
formation of such groups. Public acknowledgement of their status and worth,
and sometimes funding, can make a major contribution to a thriving civil soci-
ety.

One of the biggest challenges facing Europe in general, and smaller countries
in particular, comes from economic and cultural globalisation and the increas-
ing domination of cultural product by global corporations. Governments,
especially those of European Union countries, would do well to avoid creat-
ing a “Fortress Europe” mentality as a reaction, but it is logical to seek meas-
ures, sometimes short term, to ensure that there is a “level playing field” of
opportunity for European cultural producers. At the same time, governments
should note the growth in the celebration of the “local”, which is a natural
response to globalisation and is often driven by the apparent cultural renais-
sance of image-conscious cities. The nurturing of creativity is essential if this
is to be sustained - cities do not regenerate themselves spontaneously or at
the behest of politicians.

Finally, the danger of Europe and more particularly the European Union clos-
ing in on itself should be avoided and culture can play a crucial role in this.
Transnational networking and cultural exchange should be encouraged. This
calls, first, for recognition by the international agencies that their programmes
of support should be re-oriented from the current lottery of one-off projects
towards schemes which promote more sustainable cultural relationships.

12



Executive summary

Secondly, it suggests that national governments need to review their interna-
tional cultural policies to reflect more adequately contemporary cultural prac-
tice and the changed political environment in Europe.

Since the second world war, Europe has witnessed an astonishing expansion
of creative activity of all kinds. Its problems are as much those of success as
of failure. The Council of Europe has played an important role as a forum for
debate on a wide range of cultural and developmental issues: the task it faces
in partnership with the other European institutions, national governments and
regional and local authorities is to ensure that culture makes its rightful con-
tribution to the processes of sustainable economic and social development.

13






1 Introduction

“There are two things which | am confident | can do very well: one
is an introduction to any literary work, stating what it is to contain,
and how it should be executed in the most perfect manner; the oth-
er is a conclusion, showing from various causes why the execution
has not been equal to what the author promised to himself and to
the public.”

Samuel Johnson, from James Boswell’s Life of Johnson.

1.1 Why a report on culture and development?

1.1.1  Policy makers all over the world are recognising that culture has a
larger place in the governance of human communities than they had thought.
Political decisions, economic and financial initiatives and social reforms are all
more likely to achieve their purposes if their cultural impact is taken into
account and if the concerns and aspirations of the individual in society are
addressed from a cultural perspective.

1.1.2 It was with this in mind that the General Conference of Unesco, at
its 26th session in 1991, created an independent World Commission on Cul-
ture and Development. Its task was to prepare a world report on culture
and development and proposals for both urgent and long-term action to
meet cultural needs in the context of development. The United Nations Gen-
eral Assembly endorsed the proposal and a twelve member commission,
chaired by the former UN Secretary General, Javier Pérez de Cuéllar, was
appointed by the Director General of Unesco and the UN Secretary General
then in post.

1.1.3  The parameters of the World Commission’s investigation were set by
the General Conference of Unesco in 1991. This recommended that it con-
centrate primarily on identifying, describing and assessing the issues and chal-
lenges posed by:

— the cultural and socio-cultural factors that affect development;

— the impact of social and economic development on culture;

— the interrelatedness of culture and models of development;

— the ways in which cultural development, and not only economic
conditions, influence individual and collective well-being;

— the cultural sector as such and as an important area for develop-
ment and for international co-operation.

15



In from the margins

1.1.4 The report that the commission produced, Our creative diversity,
was submitted to the Unesco General Conference in Paris on 2 November
1995 and to the United Nations General Assembly in New York on 27
November the same year. It was based on information and trend analysis
gleaned from every world region. The commission hopes it will be of real,
practical value to national governments and intergovernmental bodies — and,
further, that it will attract the interest of the general public and stimulate a
wider debate, when it is publicly available, culminating in a major world sum-
mit of heads of state and government.

1.2 A European contribution to a global debate

1.2.1 In the course of its work, the World Commission sought evidence
from each Unesco region — Africa, Asia/Pacific, Central and South America,
North America and Europe — in the form of hearings and/or reports. As the
European contribution, the Council of Europe at the beginning of 1994 com-
missioned its own review of culture and development in its region and the
document which follows is the outcome.

1.2.2  The Council of Europe set itself the following aims:

— to establish the symbiotic relationship between culture and devel-
opment in Europe;

— to draw attention to innovative policy responses by governments
to European trends in culture and development;

—to provide an insight into likely future scenarios and challenges that
will confront decision makers into the next millennium;

— to contribute to the production of a set of cultural policy indicators
matched to specific concerns in the development process, as a guide to inter-
vention by governments;

— to provide a framework for future European political debate;
— to suggest mechanisms for policy implementation and review;
— to make recommendations for follow up.

1.2.3 A small, independent task force of experts was appointed by the
Council of Europe to conduct the review. Its remit was not to represent Coun-
cil of Europe policy, but to submit its own unmoderated conclusions, both as
a contribution to the wider global debate and as a stand-alone document on
the issues which are specific to Europe. In the event, the world commission
report was completed before this report; however, background papers com-
missioned by the task force or written by its members, together with propos-
als for a future policy agenda, were shared with the world commission to
assist in its deliberations. This meant that the task force had the benefit of see-
ing Our creative diversity at a late stage of its own work. There is much in it
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which the task force finds it can endorse, in particular its commitment to the
centrality of culture in development; its analysis from a global perspective is
interesting and challenging. The two reports share common elements and a
number of recommendations follow the same lines of thought. That said, the
task force was concerned not to be unduly influenced by the World Com-
mission’s proposals. The commission had a world-wide brief and those of its
concerns that are relevant to developing countries are not necessarily all
shared by European countries. Also, wishing not to anticipate the views of
governments in the World Commission’s post-publication consultation
process, the task force has avoided offering its own comments. Nevertheless,
it believes that its conclusions complement those produced by the World
Commission and, where there is a convergence of ideas on action these are
reflected in Chapter 13: Follow up — the case for urgent action.

1.3 Parameters and working procedures

1.3.1 The European Task Force has met on nine occasions as a group
between July 1994 and February 1996 and prepared its report on the basis of
specially commissioned background papers; three seminars attended by
artists and intellectuals, cultural researchers and senior policy makers; the
records of relevant European conferences and seminars, and existing publi-
cations, as well as the individual and collective experience of its members and
assistants. Useful guidance was given at a seminar of European Ministers of
Culture at Bratislava, specially convened in June 1995 to consider key themes
of the report. The task force was led by Rod Fisher from the United Kingdom
and the report was written by Professor Anthony Everitt also of the UK. Rit-
va Mitchell represented the Council of Europe and, as an adviser, played a full
part in the deliberations of the task force, whose other members were Eduard
Delgado from Spain, Professor llkka Heiskanen from Finland who also pro-
vided the statistical appendix, Professor Carl-Johan Kleberg from Sweden,
Professor Kirill Razlogov from the Russian Federation, and Jacques Renard
from France. Their expertise lies variously in academic or cultural research and
cultural administration and policy-making and most of them have been
involved with the Council of Europe’s Programme of National Cultural Policy
Reviews. They received additional assistance from Danielle Cliche and Isabelle
Schwarz (for further details about the members of the task force and its work
see Appendix ).

1.3.2 The European report is, we believe, the first ever attempt to survey
the European cultural scene in the context of development. Recognition of
the crucial relationship between culture and development is not new, of
course. In a report presented to the Third Conference of European Ministers
responsible for Cultural Affairs in 1981, one of the trends foreseen for the
1980s was a greater emphasis on the centrality of culture and cultural values
in national economic and social development plans, and hence the need to
define more exactly the role of cultural aims in overall development.t It is safe

1. “European cultural co-operation: achievements and prospects”: report presented by the Com-
mittee of Senior Officials to the Council of Europe’s 3rd Conference of European Ministers
responsible for Cultural Affairs. Council of Europe, 1981.
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to say that the prediction was not realised to anything like the extent expect-
ed and, perhaps as a consequence, the need is more urgent than it was some
fifteen years ago.

1.3.3  Unfortunately, limited time and financial resources have meant that
the task force’s report is not nearly as comprehensive as its authors would
have liked. It has been written at a time of flux. A great deal of cultural infor-
mation has been published in the last twenty years, including the Council of
Europe’s continuing programme of reviews of national cultural policies, initi-
ated in 1985. However, the statistical material contained in these documents
and elsewhere is seldom comparable because of varying bases of analysis and
multifarious definitions of terms and classifications, and this is something we
return to later in the text. Moreover, the brief which had been set was so wide
and the potential literature so extensive, that it was beyond the capacity of a
small, part-time group of individuals to tackle in the depth the issues demand-
ed. The task force was under no illusions; its remit was not only to look at cul-
tural policy in the context of macro development issues, but to seek innova-
tive policy solutions to questions that had consistently frustrated decision
makers for many years.

1.3.4 The task force had to decide its approach. Should it be selective and
problem-oriented, as in the Brundtland Report on the environment and devel-
opment, Our common future, or should it adopt a more sophisticated
methodology and seek new solutions to notoriously difficult methodological
problems?

1.3.5 Any account of sustainable development should consider, as is
argued in Chapter 2, questions of human as well as economic growth. This
entails a complex two-way process: first, an assessment of the contributions
which the arts and culture make to human growth and to economic, social
and political life, and, secondly, an assessment of all relevant policies and
developmental projects in respect of their ““second-order” cultural effects and
the way these effects feed back to overall development. Experience in other
fields (for example, technology and the environment) suggests that complex
evaluations of this kind are difficult to carry out. The results are usually too
general and inconclusive, or too specific and narrow in scope, to help with
real-life policy decisions. However, some useful lessons can be learned from
recent ecological analyses and consumer studies.

1.3.6  The first lesson derives from “life-cycle analysis” (LCA) as pioneered
in environmental studies. This traces the environmental impacts of a complete
cycle of industrial production, including the extraction of raw materials, the
manufacturing process itself, transport and packaging and the final disposal
of the product after use. If this were translated into cultural terms, it would
be possible to review (say) a cultural festival by looking at all stages of its life-
cycle — the “extraction™ of artistic talent, its economic and social costs and
benefits, the effects on public awareness and the “legacy” value (that is the
contribution to the cultural heritage and the creativity of future generations).

18
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1.3.7 The second lesson is provided by the attempts which have been
made to standardise procedures for assessing environmental, cultural and/or
social side-effects of development projects. As early as the 1970s, criteria and
related evaluation methods were recommended by the International Devel-
opment Association as a means of testing the ““social soundness™ of proposed
projects; some international bodies (among them, the European Commission)
use a structured questionnaire to ascertain the impact of development pro-
jects on social organisation and cohesion, on family structure and the main-
tenance of indigenous cultures. Although early optimism about the value of
this type of standardisation faded in the 1980s, it has recently revived, in large
part as a result of the work of the International Standardisation Organisation.
Inventories, impact assessment and evaluation in relation to political targets
are being standardised in a way that facilitates specific comparisons. It should
be possible to aspire to this level of methodological sophistication in the
evaluation of cultural policy and the establishment of reliable cultural statis-
tics and indicators.

1.3.8  The third lesson can be learned from recent consumer studies that
emphasise the need to involve consumers in ex ante evaluation — that is, par-
ticipation in product design and development. This approach reflects new
thinking on the active nature of consumption, but is in glaring contrast to
most kinds of cultural production where the idea of involving customers/
audiences in product design and evaluation is still highly unusual — if we dis-
count polls which measure consumer approval. Active participation of this
sort has been more common in the amateur and community arts and some-
times in the development of public cultural services.

1.3.9 Since the mid-1970s the analysis of overall economic and social
macro-trends has been extended to cover more systematically the “side-
domains’ of unintended consequences and negative or positive externalities.
As a result of ecological concerns and the dedicated work of expert networks
such as the Club of Rome, methods of assessing and forecasting macro-devel-
opments in the side-domain of the environment have evolved rapidly. The
growth of interest in economic impact studies of culture in the 1980s has
drawn attention to the economic importance of the arts and related activities
and led to some tentative attempts to assess their role in overall development.
Since then, as the statistical documents of the World Bank, the Organisation
for Economic Co-operation and Development, the United Nations Develop-
ment Programme and United Nations Environment Programme bear witness,
progress has been made both in improving the methods of general econom-
ic and social trend analysis and in macro-analyses of these two side-domains
as complex systems with internal dynamics of their own.

1.3.10 Unfortunately, general analyses of this kind, such as the recent,
excellent Human development report (United Nations Development Pro-
gramme, 1994 and 1995) only see culture and the environment as secondary
components of social development, and more detailed reviews, including the
above-mentioned impact studies, have only managed incidentally to relate
their findings to broader economic and social macro-contexts.
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1.3.11 The trouble with all these approaches is that they suffer from similar
weaknesses to their predecessors. They give important information about
policy practices, but usually pay too little attention to the larger context and
the contribution which given projects make to it. Also, they too readily
assume that decision makers will adopt rational grounds for policy over and
above ideological and other constraints or vested interests.

1.3.12 For these reasons as well as the pressures of its deadline, the task
force, while making use of earlier impact studies, has adopted a more holis-
tic approach, which is policy based and oriented to the future. It relies on a
multi-level analysis of current trends and scrutinises the capacity of policy
makers and other institutional players to react to them. Aiming to bring cul-
ture more to the centre of the stage, the task force decided on a strategy
which assesses the economic, social and political contexts from a cultural per-
spective, identifies some relevant trends in cultural policy and examines in
detail how cultural activities and general economic and social policies interact
with, and support, each other.

1.3.13 This strategy falls into the following stages:

i. The report considers cultural policy developments in post-war
Europe and draws out the key policy principles that underpin them — promo-
tion of creativity and cultural identity, support for cultural participation and
the diversity of people’s cultural identities, in the context of a general com-
mitment to freedom of expression, cultural rights and the development of
demaocratic civil society.

ii. The analysis of mutual conflicts or contradictions among these
principles reveals a number of unresolved policy dilemmas which flow from
them and which continue to face decision makers.

iii. Discussion of these issues is followed by a description of the cur-
rent economic, social and political context of European cultural development
and cultural policies. This covers the changing geopolitics of culture, the rev-
olution of information and communications systems, the fast-evolving land-
scape of exclusion and inclusion and the changes taking place in value sys-
tems and civil society. There is then a more specific analysis of the
transformations which are shaping the European arts, media, cultural indus-
tries and heritage.

iv. This account of how things are now is projected into the future
through a set of scenarios. Besides venturing some predictions, they provide
an opportunity to draw some initial conclusions about the relationship
between culture and development. They illustrate the importance of broad-
ening the cultural policy perspective to take this relationship into account.

v. The task force goes on to suggest how culture can, and does,
make an impact on, or is “transmitted” to, economic, social and political
development. The role of the arts and culture in other policy sectors is sub-
mitted to closer scrutiny: actual and potential effects on development are
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identified and an assessment is made of these impacts to advance the policy
agenda. The four key principles (namely identity, creativity, diversity and par-
ticipation) are again deployed as criteria to link these analyses to cultural plan-
ning and decision-making.

vi. The analysis and assessments of stages iv and v reveal omissions
in the scope and effectiveness of cultural policy making and suggests that the
key principles should be redefined or refocused. The practical consequences
of this redefinition are then spelt out in the context of the realities of existing
policies and implementation mechanisms and are crystallised into an agenda
for strategic policy actions, which is designed to be read on its own, if neces-
sary.

vii. Finally, we provide some suggestions for follow-up action which
governments and international agencies might be willing to consider.

viii. In the text we endeavour to link our ideas on culture to three
major aspects of development: their contribution to the sum of human knowl-
edge and understanding; their economic and social outcomes; and their
potential for harnessing human resources as a medium for empowerment and
entitlement.

1.3.14 The task force does not pretend to have solved the methodological
problems inherent in its work. It will be for the reader to decide whether our
approach has been productive. For our part, by distilling a mass of documen-
tation and oral evidence, we believe we have identified a number of key
trends and challenges. Above all, we argue that the task of government is to
reposition culture at the heart of decision-making. This will entail a profound
shift in political attitudes. However, there appear to be distinct limits to what
national and international policies can be expected to achieve. Cultural poli-
cies may help to solve, or at least alleviate, a number of problems — but they
will not work miracles; nor should they be treated as palliatives to mitigate
misguided economic, social or other policies. Some developments, indeed,
may not be responsive to political action at all — the global impact of techno-
logical advance is a possible example. If history in general, and cultural histo-
ry in particular, is a movement of waves, it cannot be flattened or altered in
its direction; policy makers, like surfers, can only try to ride it skilfully and har-
ness its energy to their own ends.

1.3.15 We have encountered a difficult terminological problem which we
have been unable to resolve to our satisfaction. In Chapter 2.3 we examine
the various meanings of “culture” and opt for a definition which encom-
passes the arts in the widest possible sense, including design and entertain-
ment. However, that is not how things are in common parlance, where cul-
ture can denote creative activity for which “art” or “arts” is not appropriate
or idiomatic (for example ““popular culture” and ““cultural activity’). So, as
the attentive reader will observe, we do not always adhere strictly to the def-
inition of culture we have chosen. We felt we had no alternative and only
hope the context makes the sense clear.
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1.3.16 Part one of this report, “Cultural policies on trial”, is essentially
descriptive and analytical; so is Part two, “Europe in transition”, but this sec-
tion also begins to identify possible responses to cultural problems and chal-
lenges in Europe; so, in an effort to simplify the reader’s task, these chapters
conclude with a series of points for consideration. The most important are
highlighted and reappear in Chapter 12: Towards a new policy agenda, at the
end of the report. If the points for consideration and the recommendations at
the end of the report appear prescriptive, this is not our intention. The aim is
no more than to offer ideas which we hope interested parties will find useful.
But we feel that qualifications and periphrases would, if universally applied,
reduce the clarity and increase the length of an already substantial text.
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2 Questions of meaning

““... we can begin to form an idea of culture, above all a protest. A
protest against the insane constriction imposed on the idea of cul-
ture by reducing it to a kind of incredible Pantheon ... A protest
against our idea of a separate culture, as if there were culture on the
one hand and life on the other, as if true culture were not a rarified
way of understanding and exercising life.”

Antonin Artaud, The theatre and its double

2.1 Terms of debate

2.1.1  Before entering a debate, it is as well to be clear about the words we
use. This is never truer than in the cultural field where the terms of discussion
are often cloudy and ambiguous. The World Commission’s brief (as sum-
marised in 1.1.3 above) is an illustration, being open to a variety of interpre-
tations. “Europe”, “culture” and “development” will signify different things
to different readers. Our starting point is to seek out some definitions, not
simply because it will enable us to be sure about what we are saying, but
because we believe the exercise will demonstrate the value of culture, both
intrinsically and as a means of helping a traumatised continent to come to
terms with itself and its future — and indeed of civilising the otherwise heart-
less pursuit of economic growth.

2.2 The idea of Europe and the Europe of ideas

2.2.1  There are many Europes, whether viewed from a historical perspec-
tive or in terms of contemporary practicalities. The origins of the European
idea go back to the Roman Empire which, at its greatest extent, ran from the
frontiers of Parthia to the island of Britannia. It was coterminous with the
catchment of Christendom. The division of the Empire into two parts, one
based in Rome and the other in Byzantium, found a later echo in the ninth
century schism of the Roman Catholic and Orthodox churches.

2.2.2 The word itself, Europe, first appeared in the eighth century at the
time of the Carolingian attempt to reconstruct the fragmented Western
Empire. The rise of Islam and the Ottoman Empire threat lent colour to the
notion of a collective continental interest. From time to time during the suc-
ceeding centuries, thinkers or statesmen proposed political integration, but
the Napoleonic adventure was the first initiative since Charlemagne to try to
put these ideas into practice.

2.2.3  This relatively tight definition was complemented in due course, but

not superseded, by two larger ones. The first of them entailed a reintegration,
if only cartographically, of Byzantium and Rome: the mantle of the former
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was assumed by expansionist Russian rulers and, gradually, maps which had
once placed Moscow in Asia, pushed the European frontier further and fur-
ther east until it abutted against the Urals.

2.2.4  Secondly, the mercantile and imperial diaspora of the Spanish, the
Portuguese, the Dutch, the French and the British, created *““European’ soci-
eties in the Americas and Australasia, and to a lesser extent in Asia and Africa.
In this way, Europe’s distinctive technology and culture have been absorbed
in varying degrees by other civilisations — and (as suggested below) have
become the engine of contemporary globalisation.

2.2.,5 Today all these Europes have found their own institutional expres-
sions. The European Union at its present stage of development occupies much
the same territory as Napoleon’s conquests, and the wider membership of the
Council of Europe that of the Europe of culturally assimilated, but politically
distinct, nation states, as it was understood in the age of the Enlightenment;
it is perhaps no accident that, with its commitment to democracy and rights,
the Council of Europe seems to “prolong in some way the political heritage
of [that] period”.1 Nato and the Conference on Security and Co-operation in
Europe reflect in partial degrees the world-wide Europe, as indeed do multi-
national corporations and telecommunications enterprises in the marketplace.

2.2.6  Aswell as ideas of Europe, there is too a Europe of ideas, transcend-
ing geography. From its Graeco-Judaic origins, transmitted through the
Roman Empire and the triumph of Christianity, a sceptical individualism
emerged between the fifteenth and twentieth centuries. It was accompanied
by revolutionary technological advances, among them the invention of the
compass and the printing machine. In the Age of Reason during the eight-
eenth century, this culminated in a set of scientific and philosophical concepts
(democracy, a progressive theory of history, human rights) and methods
(rational enquiry, the industrial revolution). Although Europe has its roots in
Christendom, its modern characteristics are predominantly pragmatic, ma-
terialist and secular. The scene was set for an intellectual and cultural hege-
mony which has challenged the assumptions and traditions of other civilisa-
tions. Western thinkers have led the way in the disciplines of physics, biology
and chemistry, of anthropology, sociology and psychology, of political and
economic theory. It is from these foundations that today’s globalisation of
economics and culture have sprung.

2.2.7 Because of its cultural, political and ideological fluctuations, Europe
has no agreed geographical boundary, nor for that matter a readily-sum-
marised overall culture. More seriously, the religious and ethnic divisions in
the former Yugoslavia not only show that ancient political fault lines retain
their vitality, but also that cultural conflicts with other neighbouring civilisa-
tions can have lethal consequences.

2.2.8 Atacultural level, the different Europes jostle against each other. The
global Europe, with its control over mass communications, appears to threat-

1. Foucher, Michel (ed.), Fragments d’Europe. Fayard, 1993.
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en the settled societies of western Europe. Fiercely particular local cultures
(say, of old Russia or the Celtic renaissance in the British Isles and the conti-
nental littoral) feel oppressed by the uniformities which the post-Enlighten-
ment nation states enforce. There is an extraordinary range of linguistic diver-
sity, but many countries are alarmed by the pervasiveness of the English
language.

2.2.9 Insum, if we say that a Cossack, an Albanian Muslim, a fisherman
on Lake Van and an Andalusian farmer are all European, we may know what
we mean in a general way, but we would be hard put to explain ourselves if
challenged. It is perhaps best to see Europeanness as a set of variably shared
assumptions in societies which happen to occupy part of the same land mass,
and have the same historic roots and interests. As Martin Kettle puts it: “To
expect Europe to become a single warm cultural bath is simply to mistake the
nature of the European, and indeed any other, identity: to be European means
utterly different things according to history and circumstance. In France it
means to think globally about a French-led political Europe which will chal-
lenge the power of Japan and America. In Germany it is to commit yourself
against nationalistic ambitions. But to be European in Lithuania or Scotland is
to assert your nationality and the wish to get Moscow or London off your
back. To be European in Italy is a logical extension of what is already assumed
to be one’s ‘natural’ multiple identity within a family, a city, a region and a
nation. To be European in southern England, though, is to make a political
statement against Thatcherism, philistinism and English insularity. We should
beware, therefore, of projecting our own sense of Europeanism on to others
whose sense, no less strong, is very different indeed.””* The cultural chapter
of the Treaty of Maastricht renounces any attempt to assert an overall Euro-
pean culture. This is wise, for it is hard to see what such a thing might be if
not the international entertainments and communications industry, which
needs no public help to thrive and for many is already over-mighty. The issue
that presents itself to governments may be, rather, how to protect individual
national and minority cultures from the perceived threat which this ubiqui-
tous electronic Europe presents.

2.2.10 For the authors of this report, then, Europe is provisional, complex
and plural. At an ideological level it stands for western modernity, and, for
practical purposes, signifies the geographical space between the Atlantic and
the Urals, where values held in common are balanced, and sometimes even
contradicted, by others which are not, and where much is shared with other
societies in the world.

2.3 Concepts of culture

2.3.1 Cultureis a slippery term with traps for the unwary. Most definitions
vary along two dimensions. The first contrasts aesthetic and/or scientific-cog-
nitive values and practices (culture with a capital C) with the anthropological
idea of culture as the values and practices that underly all forms of human

1. Kettle, Martin, “A continent with an identity crisis”, in Citizenship (ed. Geoff Andrews),
Lawrence and Wishart. London, 1991.
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behaviour: the second juxtaposes the symbolic world (representations and
interpretations) and the material world (commaodities, systems of production,
infrastructure and related techniques and technologies). There have been
attempts to overcome these contrasts by devising an all-embracing definition.
At its most extensive, this catches in its net the totality of a community’s
learned experience - its conventions and values - economic, legal, political,
religious, moral, familial, technological, scientific and aesthetic. In the words
of the Declaration of Mondiacult (World Conference on Cultural Policies,
organised under the auspices of Unesco in 1982 at Mexico City): “In its
widest sense, culture may now be said to be the whole complex of distinctive
spiritual, material, intellectual and emotional features that characterise a soci-
ety or social group. It includes not only the arts and letters, but also modes of
life, the fundamental rights of the human being, value systems, traditions and
beliefs...”” This totality is, in T.S. Eliot’s succinct phrase, the “whole life of the
people.”2 Later in this report we will be considering conflicts between cul-
tures; for the time being it is enough to note that culture is not simply the
expression of ideas about the world, but also the will to maintain or change
it — or, even, dominate it.

2.3.2 However, there is a difficulty. Because this sociological or anthropo-
logical definition is so all-inclusive, it is a tricky tool of analysis. If culture
embraces more or less everything that is “human or “social”, how can it be
related to human and social development, without falling into tautology? It
may be more useful to work with a limited definition of aspects of some over-
all, aggregate culture. This is why the task force decided to pay special atten-
tion to the arts and related activities, but seen in a wider cultural framework
than is usual. At the same time this is not a report on the arts and develop-
ment, but on culture and development.

2.3.3  When it offered its definition, the 1982 World Conference on Cul-
tural Policies sought to show that culture was a leading source of intellectual
renewal and human growth. “it is culture that gives man the ability to reflect
upon himself. It is culture that makes specifically human, rational beings,
endowed with a critical judgement and a sense of moral commitment. It is
through culture that man expresses himself, becomes aware of himself,
recognises his incompleteness, questions his own achievements, seeks untir-
ingly for new meanings and creates works through which he transcends his
limitations.””3 The task force sees the arts and related activities in the spirit of
this quotation; they embrace all kinds of creative activity, not only the tradi-
tional, or ““high™ arts but popular mass culture (for example, pop and rock
music, fashion, photography, graffiti, circus and the amateur arts). They are
a source of creativity, reflection, morals and social criticism. They are not sim-
ply a rational instrument, but also a potential seedbed of contradictions, con-
flicts and irrationalities which more often than not characterise all reflective
and creative processes. Reflection is an important concept, for it distinguish-

1. Unesco, World Conference on Cultural Policies (Mexico City, 1982), Final report. Unesco.
Paris, 1982.

2. Eliot, T.S., Notes towards the definition of culture, Faber and Faber. London, 1948.
3. Unesco, World Conference on Cultural Policies (Mexico City, 1982), Final report. op. cit.

28



Questions of meaning

es some cultural activities from others — namely, the arts, sciences and religion
from the everyday practices of “lived culture”. It generates new, sometimes
profound, often surprising meanings, which contribute directly or indirectly
to economic and social development.

2.3.4  Art can be “low” or ““high” and one of our purposes is to attribute
value to both. Paul Willis put the point well, when defining his terms of
reference in a report on the cultural activities of young people. “We have
deliberately retrieved the term ‘aesthetic’ from its conventional stronghold
[...] We’'ll use it to reframe and represent ‘mundane’, ‘degraded’ or ‘com-
mercial’ materials from the point of view of their creative use in human
activity. This may, of course, outrage those who wish reverentially to reserve
the term for the careful handling of the special, heightened and precious
within safe artistic temples. But other societies, earlier civilisations, ‘less
developed’ cultures have also revelled in rumbustious, robust and profane
vesting and testing of aesthetics in the everyday. So does ours if only we will
look.™1

2.3.5 Thisis why the European arts, media and heritage should not be seen
as a separate sphere of activity, but as a nexus of interactions which reaches
from its creative and reflective core into people’s everyday life. This nexus also
relates individuals to their cultural heritage and provides links between the
generations; it offers, at least in principle, a forum for continuous dialogue
with other forms of reflective culture, especially science and technology.

2.3.6  The arts in this broad sense are a critical and balancing force in intel-
lectual development and human growth. In the post war years the need to
maintain a balance between different cultural values and achieve a reconcili-
ation between science and the humanities has been forcefully argued. “The
science of the industrial revolution,” as Joseph Schwartz notes, ““is a Roman-
tic trajectory [...] a celebration of the human spirit, not in opposition to the
machine, but in sympathy with the machine.””2 For the Romantic poets, on
the other hand, the machine was the antithesis of this; it dehumanised the
individual and enslaved the human spirit. The result was the increasing mar-
ginalisation of the arts and artists to a point where they became, in Schwartz’s
words, “the Romantic movement of the bourgeois opposition [while] science
and scientists moved to the centre to become the Romantic movement of the
bourgeois establishment.””3 The arts pursued separate notions of “ideal beau-
ty”” and “intellectual dignity” without the taint of association with science or
profit. Today the need is just as great to assert the importance of the “arts
and letters” as a countervailing force to the ever-accelerating progress of sci-
ence and technology in collaboration with powerful commercial interests. But
the arts also have to reclaim the close association with science they enjoyed
before eighteenth century rationalism and nineteenth century positivism cre-

1. Willis, Paul, Moving culture: an enquiry into the cultural activities of young people. Calouste
Gulbenkian Foundation. London, 1990.

2. Schwartz, Joseph, The creative moment: how science made itself alien to modern culture.
Jonathan Cape. London, 1992.

3. lbid.
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ated the cleavage which has disfigured western society ever since. Science
may lead us to the right answers, but the arts enable us to pose the right ques-
tions.

2.3.7 Culture is not an intrinsic good; totalitarian regimes have used it sys-
tematically for their own purposes and racist groups today deploy music,
clothes and cultural symbols to further their destructive ends. The task force
senses a tendency, both in Europe and other parts of the world, to overem-
phasise the significance of culture and to confer on it transcendent and almost
mystical qualities. This sometimes expresses itself in a rejection of the eco-
nomic rationalism underpinning the rise of global culture, which some argue
leads to dehumanisation, uniformity and vulgarisation. At a political level the
same tendency has appeared in the guise of a search for ethnic, linguistic or
religious identity; and, in some parts of the world, has been translated into
fundamentalist and nationalist movements which have bred ethnic conflicts
and wars. In setting cultural policy goals, therefore, it seems difficult to con-
test the argument that they ought to be based on agreed democratic and eth-
ical principles.

2.3.8 The schism between rationalism and “mysticism” is a dangerous
development. The arts can offer a third way, mediating between the two
extremes. They are often cosmopolitan by nature and provide a common lan-
guage for people from different cultures and ethnic or religious backgrounds.
At the same time, they are closely linked to the specificities of “lived culture™,
especially as they appear in everyday ways of living, folklore and popular
forms of creative expression.

2.4 How culture relates to sustainable development

2.4.1 Since the period of post-war reconstruction and decolonisation,
development has, in its simplest sense, denoted successful investment in eco-
nomic growth. During the cold war sustained economic growth became the
key measure of success in the competition between the capitalist and social-
ist systems and was used for more than three decades as the main indicator
of the standard of living in the North and of modernisation in the South.® This
emphasis on economic growth ignored the holistic idea of cultural ecology,
namely, an awareness that the future of any civilised community depends on
a recognition of the interrelatedness of different actions within a larger envi-
ronment, whether physical, cognitive or cultural.

2.4.2 Comprehensive development projects were considered the main
instrument of this quantitative approach to development. In the last two
decades or so, one-off development projects have been phased out by major
international agencies as the main means to deliver growth in the less devel-
oped countries and regions. Instead, those receiving economic aid and debt
reliefs are expected to commit themselves to structural adjustment pro-
grammes (SAPs), which presuppose the total reform of their economic poli-

1. “North™ and “South™ are used here as a geographical metaphor expressing industrial/rural
tensions.
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cies and administration. In various forms this policy underlies the root-and-
branch attempts to reconstruct the economies of the post-communist coun-
tries. Although the cultural and other impacts of the earlier development pro-
jects were seldom assessed in practice, the SAPs could have perilous cultural
and social repercussions which may in the long run undermine the objective
of sustained economic growth.

2.4.3 Unsurprisingly, alternative approaches have steadily been gaining
ground. The disparate criticisms which point to undesirable ecological, social
and cultural side-effects of economic growth have been replaced by system-
atic strategies which demand, for example, the inclusion of social and envi-
ronmental costs in the System of Economic Accounts. A host of new meth-
ods for assessing these side-effects has been devised (cf. sections 1.3.4 to
1.3.13 above). They usually incorporate the idea of sustainable development
— that is, investment in economic growth and development in ways that do
not endanger outcomes in the long term and/or living standards, opportuni-
ties and options for future generations.

2.4.4  However, it seems to be difficult to find a place for culture, whether
as a society’s way of life or its arts and media, in the philosophy of sustain-
able development. One can, of course, argue that cultural considerations lead
automatically to a “soft” approach which, in addition to sheer economic
growth, assesses such aspects of the quality of life as security, equality, human
rights and negative or positive changes to value systems and the mutual rela-
tions between people (what we call “civil society”). This is true, but not quite
good enough; one of the leitmotivs of this report is that, in development plan-
ning and processes, culture is also “hard” — being both an objective factor of
production and an asset for, and an indicator of, positive human growth
defined in qualitative, but measurable, terms (for example access to oppor-
tunities, positive self-definition, the ability to participate in social activity and
intellectual and cognitive capacities).

2.4.5 We will return to a more detailed examination of the various roles of
culture in development. It suffices here to list three major aspects.

i. Its contribution to the accumulation of human knowledge and
understanding (“human growth”). If judged as an accumulation of knowl-
edge, changing views of the world and practical innovations, the arts and
related activities are an intellectual resource on a par with science and tech-
nology. Special importance needs to be placed on its power of replenishment
(sustainability) in two respects: first, the maintenance of a proper balance
between these “humanist” resources and others (for example science and
technology, religion) and inter-generational equity (the supply of “new her-
itage” and cultural options for future generations).

ii. Its economic and social outcomes in the medium and long term
(with special reference to any changes in value systems). What contribution
do the positive and negative externalities of the arts make to economic, polit-
ical and social life, the Gross Domestic Product, employment, the balance of
imports and exports, satisfaction with the social environment, the increase or
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decrease of intolerance, people’s orientation to consumption and leisure
activities? In a more general and longer term view, what are their educative
and civilising effects, with particular reference to positive and negative
changes in people’s value systems (morals, democratic processes, orientations
to work, attitudes to people of other nationalities, religions, colours and so
forth)?

ii. Its function as human capital and as a means of empowerment
and entitlement. The arts and related activities should be seen not only as a
social resource or as an instrument of governance, but also as the actual or
potential human capital of individuals. They affect people’s capacity to deal
with the challenges of everyday life and to react to sudden changes in their
social and physical environment. It is generally accepted that the arts and cul-
ture enhance and diversify their overall cognitive and intellectual abilities, as
provided by education and experience, and help to make their use more flex-
ible and adaptive to new circumstances. From a practical perspective, this
assumption implies that we should explore how the arts and culture can be
used to empower disadvantaged groups by opening up new opportunities.

2.4.6 These approaches extend traditional ideas of culture and develop-
ment, for they assert that cultural preconditions and impacts of social and
economic projects and policies must be fully taken into account by develop-
ment planners. As Perri 6 of the British thinktank, Demos, remarks: “The
wider culture is now the centre of the agenda for government reform,
because we now know from the findings of a wide range of recent research
that culture is perhaps the most important determinant of a combination of
long run economic success and social cohesion. The mistake of both statist
Left and laissez-faire Right was to ignore this fact.”” Neglect of this truth does
not simply endanger the cultural heritage, cultural traditions and intrinsic aes-
thetic values; it may, and in all likelihood does, undermine the very objectives
of economic growth and the fundamental principles of sustainable develop-
ment. Any attempt to foster development which does not consider the need
to enlist wider social forces will probably fail outright, or at best bring in its
train unpredictable and often unwelcome consequences. The evidence is all
around us in today’s Europe.

Summary

Europe is a multiple concept. In this report its key meanings are, first, the land
between the Atlantic and the Urals and, secondly, a collection of ideas based
on rational enquiry, democracy, a progressive notion of history and human
rights. Culture is both the totality of a society’s values and customs and their
distillation in artistic production. Development used to be too exclusively ori-
ented to economic growth; if it is to be sustainable, it must incorporate cul-
tural priorities at its heart.

1. Perri 6, “Governing by cultures”, Demos Quarterly, Issue 7. London, 1995.

32



3 Culture as a policy domain

“The arts are forms of intelligence, ways of knowing the human
condition and repositories of human experience symbolised in
word, sound, movement and image ... the neglect of the arts is the
promotion of ignorance.”?!

3.1 Culture and democracy

3.1.1  European rulers from Pericles to Goebbels have understood the val-
ue of state investment in the arts. If we leave aside whatever intrinsic (or aes-
thetic) value they may have seen in them, their motives were to glorify their
regimes and to develop an iconography of power with which to impress their
subjects or their neighbours. Likewise, the Christian churches exploited the
arts ad maiorem Dei gloriam. With a few exceptions, it was not until the out-
pouring of social idealism that followed the second world war that politicians
and political thinkers began to think seriously about the part culture could
play in the establishment or the maintenance of democratic societies, and of
the arts as a plank of social, as opposed to state, policy.

3.1.2 At the risk of over-simplication, it is clear that there have been two
main strands in the post-war development of cultural policy (if we set aside
the abandoned communist experiments in central and eastern Europe).2 The
first has been the repeated assertion by intergovernmental agencies of the
importance of the democratisation of culture and cultural democracy, human
rights and cultural rights and the second has been the gradual convergence
of the cultural policies of European governments and international agencies
around certain key principles. Both strands (which are related) have been
severely tested in recent years by economic recession and political upheavals.
This chapter looks briefly and selectively at aspects of the history of cultural
policy as an issue in Europe, both at international and national levels, and at
four key principles that have underpinned these policies.

3.2 The international agenda

3.2.1 A post-war spirit of reconciliation led to the establishment of interna-
tional organisations, which have issued a series of cultural declarations to
which national governments have signed up. The Universal Declaration of
Human Rights, which member states of the United Nations recognised in
1948, asserts the right to participate in cultural life as being among those con-

1. The Arts Council and education, Arts Council of Ireland. Dublin, 1989.

2. We define cultural policy as the overall framework of public measures in the cultural field. They
may be taken by national governments and regional and local authorities, or their agencies. A
policy requires explicitly defined goals. In order to realise these goals, there need to be mecha-
nisms to enable planning, implementation and evaluation.
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ditions that are ““necessary for human survival, integrity and human dignity””.
This was confirmed by the International Covenant on Economic, Social and
Cultural Rights, which guarantees participation in cultural life and protects the
rights of all to benefit from any scientific, literary or artistic production of
which they are the authors. States are bound by the covenant to avoid dis-
crimination of any kind as to race, colour, sex, language, religion, political or
other opinion, national or social origin, property, birth or other status.

3.2.2  Of special importance is the Convention on Children’s Rights (Unit-
ed Nations, 1985), which asserts in Article 31.2 that states ““shall respect and
promote the right of the child to participate fully in cultural and artistic life
and shall encourage provision for cultural, artistic, recreational and leisure
activity.””* The convention goes on to outline practical machinery for imple-
mentation and follow-up.

3.2.3  Europe is one of the five “regions” that make up Unesco’s map of
the world: of 185 member states only forty-seven are European and it was
inevitable that Unesco’s interests should extend well beyond our continent.
Nevertheless, during the cold war it maintained contact not only with
governments and ministries in central and eastern Europe, but also with unof-
ficial or dissident artists and intellectuals as part of its mission to promote
peace, understanding, human rights and fundamental freedoms. Its initial
involvement in cultural policies and cultural development in the 1960s
was very much driven by Europeans. This culminated in the epoch-making
International Conference on Institutional, Administrative and Financial
Aspects of Cultural Policy, held in Venice in 1970. Referring to *“cultural
policies™ in his conference address, René Maheu, Unesco Director General at
the time, observed: “Who would have thought ten, even five years ago,
that this provocative term — interpreted and applied in different ways cer-
tainly, and not everywhere carrying the same degree of support — would one
day come to stand for a set of ideas and practices sufficiently world-wide to
provide the topic for so large a meeting as this? In this respect, there has
undoubtedly been a very remarkable change of mind [...] moving away from
the incompatibility traditionally postulated in regard to culture between gov-
ernment intervention and intellectual freedom, towards a recognition, in the-
ory and practice, of the state’s responsibilities to the cultural life of the
nation.”’2

3.2.4  The gathering in Venice signalled attitudinal changes on the part of
governments, as well as drawing attention to the cultural dimension of devel-
opment. Among the recommendations that followed was one on the status
of the artist (1980), albeit notable more for its symbolic nature than its prac-
tical effects.3 The task of Unesco’s World Conference on Cultural Policies, held
in Mexico City in 1982, was to assess the experience gained in cultural poli-

1. United Nations Convention on Children’s Rights, 1985.

2. Unesco Intergovernmental Conference on Institutional, Administrative and Financial Aspects
of Cultural Policies. Unesco. Venice, 1970.

3. Unesco, Recommendation concerning the status of the artist, General Conference of Unesco.
Unesco. Belgrade, 1980.
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cy studies and to elaborate new guidelines for cultural development. The 136-
point Mexico City Declaration affirmed that cultural development was both
the starting point and the ultimate goal of socio-economic development.!
More recently Unesco established the World Decade for Cultural Develop-
ment (1988-97), from which the idea of the World Report on Culture and
Development was derived. The aims of the World Decade are essentially the
same as those that have guided Unesco’s work: encouraging governments to
acknowledge the cultural dimension of development; affirming and enriching
cultural identities; broadening participation in cultural life; and promoting
international co-operation.

3.2.5 The other major aspect of Unesco’s contribution to international
intellectual co-operation has been its work in the moveable and immoveable
heritage. Three important conventions can be cited by way of example: first,
the Convention for the Protection of Cultural Property in the Event of Armed
Conflict (the Hague Convention, 1954); that of 1970 on the means of pro-
hibiting and preventing the illicit import, export and transfer of ownership of
cultural property; and the 1972 Convention for the Protection of the World
Cultural and Natural Heritage, which established a list of world heritage sites,
many of them in Europe.

3.2.6  Another UN agency, the World Intellectual Property Organisation
(WIPQ), is responsible for the promotion of the protection of intellectual
property, in relation both to industrial property and designs and to copy-
right and neighbouring rights (for example in literary, artistic and musical
works, in films, in performance and in recordings). WIPO administers various
international treaties, including the Bern Convention for the Protection of
Literary and Artistic Works. By their action or inaction in honouring rights
or preventing piracy, European countries can be both sinned against and sin-
ners.

3.2.7  The Council of Europe was founded in 1949 on the basis of the prin-
ciples of democracy, human rights and the pre-eminence of the rule of law.
In 1954 a European Cultural Convention was signed by fourteen European
countries and remains the key instrument for cultural co-operation in the
larger Europe. It offers a practical and philosophical framework for the new
democracies of the former Soviet bloc and provides a legal basis for common
human rights in Europe. In 1958 a cultural fund was established and a Coun-
cil for Cultural Co-operation came into being in 1962.

3.2.8  From the Cultural Convention until today, as Etienne Grosjean points
out in his survey of the Council of Europe’s work in the field of cultural co-
operation,? there have been five phases: first came a period of reconciliation
where the aims were to make Europeans aware of belonging to a common
civilisation and to avert a resurgence of fanatical nationalism. Special atten-

1. Unesco, World Conference on Cultural Policies (Mexico City, 1982), Final report. op. cit.

2. Grosjean, Etienne, European Cultural Convention 1954-94, Reference document providing
an overview of forty years of cultural co-operation, Council for Cultural Co-operation. Council
of Europe. Strasbourg, 1994.
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tion was paid to the teaching of history and geography and to agree on the
Europe-wide equivalence of higher education qualifications. The second
phase concerned mutual knowledge and recognition. With the transfer in
1960 of the Western European Union’s cultural and educational activities, the
Council of Europe’s remit covered all aspects of culture and education as well
as youth and the audiovisual media. The third phase centred on the creation
of a common philosophy based on the concepts of cultural development, per-
manent education, cultural democracy and ““threshold levels” in language
learning. No longer were questions confined to technical or structural
improvement, but extended to the purposes of cultural action.

3.2.9 The fourth phase coincided with growing doubts about European
cultural identity and the Council of Europe’s future role in the light of the
growing importance of the European Community; key themes were the eco-
nomics of culture and sponsorship, the education and cultural development
of migrants, and education as a preparation for life and as a means of pro-
moting human rights and the regional dynamics of cultural development. This
was the period when programmes such as the review of national cultural poli-
cies and cultural routes were introduced. An important step was the Declara-
tion agreed at the Council of Europe’s Vienna Summit of Heads of State and
Government in 1993. This spoke of “equality before the law, non-discrimi-
nation, equality of opportunities, rights of association and meeting as well as
participation in public life.”” The Framework Convention for the Protection of
National Minorities (1994) was drafted subsequently. The fifth and current
phase is likely to emphasise joint action in the fields of information and train-
ing and the promotion of networks.

3.2.10 Some of the key issues that have pre-occupied the Council for Cul-
tural Co-operation are reflected in the themes of the Conferences of Euro-
pean Ministers responsible for Cultural Affairs. The debate about cultural
democracy and socio-cultural animation, and the experience of local cultural
policies dominated the agenda of the first conference in Oslo in 1976. These
themes were picked up again in Athens two years later, when, interestingly,
ministers initiated discussions on the cultural dimension of development. The
role of cultural aims in social and economic development was also on the
agenda of Luxembourg in 1981, when it was agreed to draft a European char-
ter of cultural objectives. This charter — by now a declaration — was formally
agreed three years later when the ministers met in Berlin. By 1987 and the
conference in Sintra, the issue of financing culture and sponsorship was
increasingly interesting ministers. Key issues at Palermo in 1990 were cultur-
al diversity and the multicultural dimension, while at Paris in 1992, the min-
isters addressed the issues of books and publishing and the cultural rights of
minorities.

3.2.11 The Organisation for Security and Co-operation in Europe concerned
itself with cultural co-operation from 1975 and the Final Act of the Helsinki
Conference made reference to information exchange and the “distribution of
cultural goods™; “contacts and co-operation by people engaging in cultural
activity” and, finally, to “new domains and forms’ which this co-operation
could take. In 1990 the Charter of Paris reinforced these accords. The estab-
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lishment of the Helsinki Watch groups in eastern and central Europe boosted
the process of democratisation in the countries concerned.

3.2.12 The European Union only included culture within its competence and
as a field in its own right at the Treaty of Maastricht in 1992. Until then, it
was seen primarily from an economic point of view and was subject to the
general rules which discouraged restrictions of the free movement of people
and goods and forbade all kinds of protectionism. Its specific interventions
were limited — among them, the preservation of architectural heritage, sup-
port for schemes such as the European Cities of Culture and European Months
of Culture, and, above all, projects to support the audiovisual industries (for
example, the 1989 directive, on television without frontiers, and the Media
programmes). Although culture was a ““grey” area, it did not prevent cultur-
al issues (for example harmonisation of copyright or discrimination against
other European Community nationals in the award of state subsidies) from
appearing on the agendas of European Commission directorates with non-
cultural responsibilities.

3.2.13 Article 128 of the Maastricht Treaty asserts that “the Community
shall contribute to the flowering of the cultures of member states, while
respecting their national and regional diversity and at the same time bring the
common heritage to the fore”. In other words, the treaty enabled the Euro-
pean Union to engage in cultural actions. However, the principle of sub-
sidiarity is applied to culture and the European Union is only empowered to
intervene ““if and in so far as the objectives of the proposed action cannot
be sufficiently achieved by the member states and can therefore, by reason
of the scale or effects of the proposed action, be better achieved by the
Community.” Moreover, because it requires decisions to be taken unani-
mously, Article 128 is widely regarded as much a device to control commis-
sion activity in this sector as to encourage it, some countries believing that
cultural action at a European level could threaten the independence of nation-
al cultural policies. The potentially important Clause 4 of the treaty, which
requires the commission to take into account the cultural dimension of its
actions, has yet to be tested for its practical effects. The treaty is to be
reviewed at the intergovernmental conference in 1996 and 1997 and there is
pressure, not least from the European Parliament, to make changes or
improvements; however, the signals suggest that the commission and the
Council of Ministers would prefer to leave it until such time as its impact can
be properly assessed.

3.2.14 The advent of Article 128 may not have resulted in the marked
increase in cultural activity that had been expected in some quarters — as
the task force was nearing completion of this report, the Council of Ministers
were still struggling to reach consensus on the content and funding
of three cultural programmes (Kaleidoscope for cultural co-operation,
Raphael for the heritage and Ariane for books and translation). Nevertheless,
it is significant that a number of European Commission directorates in other
sectors have begun to recognise the cultural sector as important in meeting
their non-cultural objectives and, in some cases, have discrete budgets in this
regard.
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3.3 Culture in the Welfare State

3.3.1 Thearts for all. After 1945 it seemed logical for governments to lend
their support to the process of rebuilding and regenerating their war-ravaged
countries. In western Europe the public was hungry for culture after years of
submission to the authority of the state and of the subordination of every oth-
er concern to the exigencies of war. In central and eastern Europe one form
of ideologically imposed culture was traded for another — less terrible than
what preceded it, certainly, but in many respects equally unappealing. For all
that, the communist state and party apparatus conferred a very high official
status on culture and made substantial public funding available, selectively
distributed maybe, but guaranteed. One way or another, governments across
the continent responded to the new appetite for the arts.

3.3.2 A key aim of governments in western Europe was to safeguard the
quality and diversity of cultural life. In Sweden, cultural equality was declared
to be as important as economic equality. To meet social welfare objectives,
the Swedes, in common with other Nordic countries, wanted to offer every
citizen the chance to develop his or her creativity. Specific cultural measures
interacted with social, educational and town planning laws. Special emphasis
was placed on ensuring that children had contact with the arts — as is illus-
trated by the remarkable fact that in 1994-95, 48% of all performances by
state-subsidised theatre companies and orchestras were given for school-
children and pre-school children. Children and young people constituted a
third of all attendances. One consequence of audience-building at an early
age is a widespread enthusiasm for taking part in amateur arts activities.

3.3.3  State intervention in the last fifty years falls into a number of broad
phases, although they were not necessarily simultaneous across the conti-
nent, nor sequential. Generally, governments turned their attention first of all
to the preservation and conservation of heritage (Italy led the field in this
respect). Their basic motive, the development of national identity, can be
traced back to the pre-history of European cultural policy. For example, Swe-
den passed its first cultural law as long ago as 1666 with a view to protecting
graves, stone circles, fortresses and buildings, which were felt to represent the
country’s cultural identity. What was true then is still the case today. Com-
munities which are not nation states, such as Catalonia, also invest heavily in
culture and heritage to assert a strong sense of distinctive values rooted in a
common past.

3.3.4 The promotion of cultural identity has an international as well as a
domestic dimension and many countries have encouraged international
exchange: funds have been set aside for the purpose, often from foreign
office rather than cultural budgets, and in some cases special agencies and
cultural institutes abroad have been set up. These official initiatives have been
increasingly complemented over the years by self-initiated exchanges by indi-
viduals and arts groups.

3.3.5 Many states have devoted a large percentage of their cultural budg-
ets to identity promotion, especially in the fields of heritage, support for lit-
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erature and aspects of theatre and music production. They have passed leg-
islation to protect the cultural environment and heritage; provide direct finan-
cial assistance; and establish or develop such institutions as archives and
museums. Sometimes they have enabled the Churches to restore their cathe-
drals and other ecclesiastical buildings — less on religious grounds than to cel-
ebrate history. Planning regulations have been introduced to prevent the
demolition of old buildings and the erection of new ones in historically impor-
tant or beautiful settings.

3.3.6 In parts of southern Europe, expenditure on heritage has been
unusually high, especially in Italy and Greece where there is an extraordinary
amount of historic architecture, archaeological remains and works of art from
past centuries. With 40% of Unesco’s World Cultural Heritage Sites, a lais-
sez-faire approach was never an option for the Italians. Even today the Ital-
ian Government spends most of its cultural budget on managing, or, more
accurately, struggling to manage, the huge legacy bequeathed by the Roman
Empire and the Renaissance. The cultural priorities of successive Greek gov-
ernments have been similarly exercised by their position as guardians of
countless temples and archaeological sites, revered in myth and story-telling.
This has placed a considerable strain on these countries’ cultural budgets as
they seek to preserve the physical remains of Europe’s common inheritance
and the inspiration for much of its intellectual life.

3.3.7 Former communist states made impressive efforts to replace what
had been destroyed in the second world war (for example, the restoration of
the “old town” in Warsaw). Unfortunately, in the Soviet Union, the post-war
renovation of monuments from the Tsarist regime came too late to remedy
the wholesale pre-war destruction of old churches and other buildings.

3.3.8 Intergovernmental organisations such as Unesco and the Council of
Europe have been active in the promotion of heritage, contributing through
conventions and reports to the identification of best research and conserva-
tion practice and the listing of important monuments.

3.3.9 Thesecond broad development was the provision of a contemporary
cultural infrastructure, such as new theatres, concert halls, museums and art
galleries. Sometimes the aim was merely to rebuild war-damaged facilities and
at others to decentralise and democratise culture during a time of economic
growth. A civic theatre building boom ran from the 1950s to the early 1970s,
notably in Germany, the Netherlands and the United Kingdom. Cultural
“flagships™ were seen as an enhancement of national prestige. In the Soviet
Union and the rest of central and eastern Europe, an official policy aimed at
the general distribution of cultural goods and activities not only led to a
rebuilding of the heritage, but to the construction of a new infrastructure for
cultural activities in towns and the countryside as well as in big cities. André
Malraux’s grand and unrealised vision of maisons de la culture in every large
city was the French version of the same trend. A further major investment in
capital projects took place in Finland, France and Spain in the 1980s — in the
latter case, driven by the surge of energy which followed the end of the Fran-
co regime.
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3.3.10 Political commitment to the geographical spread of arts provision
was not confined to buildings. Measures to support the touring of arts com-
panies were introduced in many European countries, especially those with
large territories and scattered populations.

3.3.11 These strategies, both in the east and the west, went hand in hand
with a desire to make cultural experiences available to everyone, whatever
their social class. Governments saw the widening of access to the arts as one
of their responsibilities and both geographical spread and social reach were
integral to their aspirations for the democratisation of culture. They tried to
ensure that the arts were not the preserve of an educated and affluent minor-
ity. In practice, this entailed measures to provide education in and about the
arts, and to keep ticket prices or admission charges artificially low through the
use of subsidy, so enabling citizens on low incomes to attend events they
would not otherwise be able to afford. This remains the policy of many coun-
tries.

3.3.12 Governments in western Europe, committed to freedom of expres-
sion (a principle actually enshrined in the Federal Republic of Germany’s con-
stitution) recognised the importance of assisting the work and protecting the
rights of artists, composers, writers and performers. However, support for the
living artist only forms a small part of state subsidies and its extent seems
often to depend on the degree to which governments see new work as con-
tributing to the assertion of national identity. Most of those who make a liv-
ing from their art do so in areas where the state does not intervene financial-
ly or where its support is relatively small — popular music, film and video,
broadcasting, journalism and books.

3.3.13 The Nordic countries provide comparatively generous stipends, often
for a period of years. This is to some degree an attempt to compensate for
the effects of a small consumer base. It also reflects higher public interest in
new art than in some other countries. Finland and Norway both offer gener-
ous long term grants for established artists, writers, composers, etc. In Ireland,
senior artists can qualify for tax-free state stipends through appointment to a
highly-respected ““academy”’, the Aosdana. The picture is bleaker in the Unit-
ed Kingdom where comparatively little money is given directly to individual
artists and where audience demand for their work is limited.

3.3.14 In addition to grants, there are a number of other ways by which
states help artists. These include the provision of higher education opportu-
nities at conservatoires, art colleges and drama and dance schools; copyright
legislation to safeguard the intellectual and moral rights of creators and per-
formers and, sometimes, tax concessions and social welfare rights.

3.3.15 Following the political watershed of 1968, cultural policies were
guestioned by community workers, educationalists and artists with a social
conscience, who formed common cause under the banner of socio-cultural
animation and pressed for cultural democracy —a much misunderstood term.
What was fundamental to the idea was the stimulation of individual creativ-
ity and, consequently, participation in process took precedence over the cre-
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ation of an end product. The flame of the animation, or community arts,
movement flickered briefly for a few years, but despite being warmly
embraced at an intergovernmental level in the 1970s by the Council of Europe
and Unesco, was never adequately resourced. However, although it was
eventually overtaken by new concerns for the financing of culture, its funda-
mental principles have entered the mainstream of cultural thinking.

3.3.16 A new feature of cultural policy in the 1970s was a recognition of the
role of the cultural industries. It began to be evident that technological
advance was overlapping with artistic development. Often the ministers
responsible for arguing the case for state intervention were less preoccupied
by cultural concerns than with trade and industrial issues. As a result the cul-
tural industries have usually been judged from an economic or technical view-
point with little consideration being given to the value of their cultural con-
tribution. Governments entered the field by offering financial or regulatory
support for ailing film production and, in countries like Finland with limited
domestic markets, book or music publishing industries.

3.3.17 By the 1970s the state, directly or indirectly, was intervening in
almost every aspect of its citizens’ lives, but the arts still had to join a long
gueue to the door of the Exchequer, behind education, health, social services
and other high-spending departments of state. With a few notable excep-
tions, cultural budgets were less than 1% of total government expenditure (a
ceiling of symbolic significance among arts communities). However, they rose
annually in real terms in most countries until the 1980s, when attention
turned to the search for new sources of income. Against a background of
boom and bust and the radical politics of the new Right, the economic impact
of culture and business sponsorship of the arts assumed a new importance
everywhere — even in countries such as France where a spectacular growth in
state investment went against the European trend.

3.3.18 In the last decade, policy makers have been seeking new ways of
dealing with diminishing resources (at least in real terms). In western Europe
and even in one or two central and eastern European countries, levels of fund-
ing have been maintained and here and there are still rising, but it is clear that
the era of growing cultural budgets has come to an end. In most former com-
munist countries there has been a general collapse of subsidy. The drive
toward monetary union in the European Union is likely to be another decisive
factor in restraining public expenditure during the coming years. Some gov-
ernments have also taken a more interdisciplinary approach to arts provision.
Financial shortages are being addressed through mechanisms such as multi-
year funding deals, targeted business plans and national lotteries.

3.3.19 Decentralisation. In so far as the arts have been a useful means of
asserting national identities, it is not surprising that states have tended to keep
control of cultural policy in their own hands. Capital cities which are the head-
quarters of government receive the lion’s share of investment. They are also
magnets for artists and the cultural industries. Distribution of arts products,
for example through touring, has been managed as a rule from the centre,
although in democratic societies the development of built facilities has often
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been the outcome of local initiative. The communist regimes combined cen-
tral decision-making with ambitious programmes to establish institutions and
cultural centres throughout their territories.

3.3.20 However, there has long been another tradition, which has resisted
the overweening power of the state and holds that culture should rise from
below rather than be imposed from above. Germany’s federal constitution
concentrates authority in the Lander and municipalities and Bonn has few
official cultural responsibilities. Decentralised decision-making has always
been a feature of cultural administration in Sweden. From the 1980s the
French Ministry of Culture began a process of decentralisation while making
sure to retain overall financial and strategic control. With the rise of
autonomous regions in Spain, the influence of the Ministry of Culture is
increasingly restricted to support for national institutions. A commitment to
detailed and lengthy consultation among all sectors of the community limits
the power of the Dutch government to intervene.

3.3.21 Decentralisation is a preoccupation of the post-communist democ-
racies, although the situation on the ground varies considerably from coun-
tries such as the Czech Republic, where the state’s responsibilities are being
reduced, to Romania where the central government is holding on to its pow-
ers.

3.3.22 However, in most European countries the balance between the cen-
tre and the periphery is a key issue and regions and cities are increasing their
commitment to cultural support and development. Of the three layers of
government — national, regional and local — the last is closest to the people
whom they serve and is well-placed to assess and foster grassroots cultural
needs. In many countries, including France, the Netherlands and Sweden,
local councils are assuming a larger share of total public support for the arts,
although (once again) the overall picture across Europe is mixed.

3.3.23 Municipalities have increased their efforts to promote culture on
their own initiative and often from their own resources. They have built or
restored facilities and set up administrative structures. They have devised cul-
tural policies, often within a wider context of strategies for economic devel-
opment and guided by national cultural policies. In many instances, the arts
have risen up the political agenda and are accepted as a distinct category to
set alongside education and social services.

3.3.24 Regions have also expanded their cultural input, especially where
they are co-terminous with an ethnic community. There are often tensions
between local and regional government, but the latter tends to concentrate
on projects which are beyond local means and on the creation of regional net-
works and strategies.

3.3.25 Local and regional authorities have benefited from transfers of
responsibility from central government. In their search for financial savings,
governments do not always hand over the necessary financial resources to
enable municipalities to fulfil their new duties. This is especially problematic

42



Culture as a policy domain

in countries where local government cannot raise its own taxes or are given
maxima, and where (as is usually the case) there is no overall financial esti-
mate of cultural need. Decentralisation can sometimes be a policy instrument
chosen by central government when it wishes to disengage from support for
a particular sector. Moreover, problems of co-ordination between different
tiers of government can be acute when they are administered by different
political parties.

3.3.26 A cultural dimension to education. States have long understood that
education is an essential dimension of cultural development. A school cur-
riculum is a selection from the knowledge, skills and traditions of a given cul-
ture. Compulsory education is an initiation into those aspects of its own cul-
ture that a society values most. Throughout Europe, education systems are
being restructured to take account of the need to exploit the continent’s
diverse character and to create forms of education and training that might
equip citizens for the next century. In the words of one government’s chief
adviser on education: “Education is not only concerned with equipping stu-
dents with the knowledge and skills they need to earn a living. It must help
our young people to use leisure time creatively, have respect for other peo-
ple, other cultures and beliefs; become good citizens; think things out for
themselves; pursue a healthy life-style; and not least, value themselves and
their achievements. It should develop an appreciation of the richness of our
cultural heritage and of the spiritual and moral dimension of life. It must,
moreover, be concerned to serve all our children well whatever their back-
ground, sex, ethnicity or talent.”* Similar statements can be found underpin-
ning the changing educational policies of most European governments. The
emphasis on culture is both typical and significant.

3.3.27 European countries have very different education systems, but many
are undergoing profound changes as states respond to the political, econom-
ic and cultural challenges they face — and, more particularly, try to reduce the
call on fiscal resources and demand greater accountability from the education
professions. Common trends include the marriage of accountability with
devolution of management; a sharper emphasis on imparting the skills need-
ed in business; a recognition that education depends on partnership with
agencies and interests in the outside world (especially with industry and com-
merce); more specialisation in the upper secondary school; an ever-widening
range of types of examination and qualification; and the provision of oppor-
tunities for continuing education and training.

3.3.28 There is a danger here that the pursuit of accountability, measure-
ment and vocational skills will not do justice to the many-sidedness of human
intelligence. It will also mean that many young people leave school or college
undervalued and disheartened. As Ken Robinson observes: “Conceptions of
intelligence are dominated by conceptions of academic ability. The concern
with academic standards is not wrong in itself [...] The difficulty is that acad-
emic ability in particular is often confused with intellectual ability in general

1. Dearing, R., The National Curriculum, School Curriculum and Assessment Authority. London,
1994.
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[... It] involves the capacity for logico-deductive reason and for propositional
knowledge. These are important abilities, but ... there is more to intelligence
than these alone. Young people who are academically able may have many
other sorts of intellectual ability as well: those who do not show particular
academic abilities may have other equally significant intellectual abilities. The
prevalence of academicism is evident in everyday assumptions of there being
two types of children: the academic and the non-academic. Significantly
these are often described as able and less-able children.”?

3.3.29 In one form or another, the arts are included in the compulsory cur-
ricula of most European countries. Usually there is an emphasis on the visual
arts and music. Drama and dance are seldom included as separate subjects.
Where it is taught, dance is often included within physical education or gym-
nastics. Drama is increasingly seen as an important medium for teaching a
wide range of other subjects. Literature is usually associated with the teach-
ing of the national language.

3.3.30 There are significant national variations in conceptions of the arts in
schools. In many countries, fine art teaching is strongly based on drawing.
Sometimes it is linked to the crafts; elsewhere, art includes both fine art and
design and, on occasion, design is linked with technology. In the Scandina-
vian countries the crafts have a high profile. In Germany, art education in
some Lander includes media, advertising, architecture and film as well as
design. Finland incorporates media education, craft skills, drama and chil-
dren’s circus. In Norway, there is no concept which is directly synonymous
with the English idea of art. According to the Norwegian Ministry of Educa-
tion: “There is a common recognition that ‘art’ includes a variety of practices,
disciplines and media, for example music, drama, dance and ... arts and
crafts.”2

3.3.31 In most countries the arts are part of the curriculum for children up
to the age of 12, but there are examples of more generous provision. In
France, art and music are compulsory to 15 and become optional for the bac-
calauréat. In Sweden, pupils have compulsory lessons across the discipline at
first level, develop their work in one discipline at the second level and pursue
specialist and vocational options at the third. The Dutch include two arts sub-
jects in a compulsory curriculum of fifteen areas, but they are optional in sec-
ondary schools. The United Kingdom’s new curriculum incorporates art and
music, but, although once compulsory, they (together with dance) are now
optional after the age of 14.

3.3.32 Thus the arts and culture permeate European education: they are an
integral — although often not very highly esteemed - element in primary and
secondary school curricula education. They have their own institutions of
lower and secondary professional training and, in higher education, arts uni-
versities and institutes maintain an important role in undergraduate training

1. Robinson, Ken, “Education in/and culture”, a background paper commissioned by the Euro-
pean Task Force. Council of Europe. Strasbourg, 1995.

2. Arts education in Norway, Norwegian Ministry of Education and Research. Oslo, 1990.
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and in the humanities departments of ““science-based” universities. At the
same time, many arts organisations have integrated educational work into
their overall strategies.

3.3.33 Even if there is explicit commitment to the arts in schools, in practice
they are accorded a low priority (excluding special schools), with the result
that they are often given few resources and little time in the teaching sched-
ules. The tendency to decentralise curriculum planning and supervision also
leaves more leeway to school administrations and teachers to decide how
important they really consider arts subjects to be — which as often as not leads
to their relegation down the list of priorities. A further reason for the relative
ineffectiveness of arts education is that the interests and talents of students
vary greatly and those with artistic talent can, and often do, take up volun-
tary artistic activities outside the regular curriculum and school hours (in some
countries, as in Finland, the providers of the extra-curricular art education and
training receive public subsidies).

3.3.34 A recent French study on arts education argues that although con-
siderable progress has been made in recent years in promoting arts education
in schools, offering young people experience of a wide variety of cultural sub-
jects including drama, dance, audiovisual activity, photography, circus and her-
itage studies, the education system remains strongly resistant to the arts. Rea-
son and logic are given priority over creativity and sensitivity. This damaging
preference is evident, to one degree or another, throughout the continent.

3.4 The keys to cultural policy

3.4.1  When we examine the historical record, four broad aims underlie cul-
tural policy in most European countries — the promotion of cultural identity,
cultural diversity, creativity and participation. They have also guided the
Council for Cultural Co-operation of the Council of Europe in its thinking over
the past twenty-five years or more.

3.4.2 Promoting cultural identity. Cultural identity is a fluid, volatile con-
cept. In this report, we take the term to signify the use of coded, expressive
modes of behaviour or communication, including language, dress, tradition-
al kinship patterns, institutions, religion and the arts. They are the common
currency of daily life, are special to their users and express continuity over a
number of generations. The definition takes in local or regional cultures, and
linguistic or religious groupings. In exceptional cases it also covers long-estab-
lished, non-territorial social groups — for instance, the gender, sexual libera-
tion and disability movements. In its essence, our cultural identity is what
makes us feel we belong, in a deep and permanent way, to a group, a com-
munity — and even a project, an ideal or an aspiration.

3.4.3 ldentity is plural, not singular, for everyone has a wide variety of alle-
giances, actual or potential. They include the individual and his or her imme-
diate environment of friends and family; the local community of neighbours
where the first ethnic, social or local loyalties are forged; the national home-
land; and, finally, an identity which is still under construction — that of Europe.
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It is precisely because, at all these different levels, so many people feel ill at
ease with themselves that they engage in a desperate search for new points
of reference and new systems of values. In eastern and central Europe, the
transition to democracy has been far more painful than expected and a
nationalist fervour has often replaced the old utopian certainties of commu-
nism. In western Europe, the crisis of the Welfare State, unemployment and
“exclusion’ are fracturing societies which can no longer rely on an external
political threat to maintain a patriotic community spirit. In addition, the accel-
erating avalanche of changes set in motion by the new technologies and eco-
nomic globalisation is testing the adaptive powers of individuals, groups and
nations to their limits. How can one stay true to oneself, when every land-
mark is shifting or disappearing from view?

3.4.4  More than ever, the question of identity is bound up with that of
development. Development used to be something that was done to other
people, to under-privileged minorities, but is now agreed to be relevant to
every sector of society. Even if seen from a strictly quantitative point of view,
it simply will not succeed without leading to serious crises and violent tensions
if change is imposed rather than “owned”, if established reference points and
patterns of living are doomed to disappear and if traditional cultures are repu-
diated, repressed and driven out of existence.

3.4.5 One of the purposes of cultural policy is to foster the (re)discovery
or (re)assertion of identities. To avoid any misunderstanding in this regard,
Europe’s new fratricidal wars are not the result of too full a sense of identity,
but of too little. Although identity is the ideology of difference, it cannot be
reduced to ethnicity or tribalism; the turning in on oneself, the shutting off of
one community from another is evidence of identity loss, or at least crisis. A
refusal to acknowledge the rights of others and aggression towards them are
no more than attempts to make up for this loss, to fill the void it has left
behind. On the other hand, a self-confident sense of belonging reinforces the
values and certainties which make up a community; this in turn encourages
an openness towards the rest of the world, an acceptance of difference and
a lively curiosity about foreign cultures.

3.4.6  Promoting cultural diversity. As we have seen, many different cul-
tures have developed in Europe over the centuries. Each one is bound togeth-
er by various ties — social, economic and sometimes political. Unfortunately,
the debate on cultural pluralism has been muddied by the confused and
ambiguous use of terms such as ““cultural diversity”, “multiculturalism”, “cul-
tural identity”” and so forth. These misunderstandings underlie a climate of
discrimination and intolerance. Cultural pluralism, in this context, is not a side-
issue relevant only to “ethnic minorities” and their “problems”. What is at
stake is the achievement and maintenance of harmonious relations among all
sections of society to the benefit of all its members. If this ideal is ever to be
attained, what seem to us to be the myths associated with the notion of
minorities as well as majorities ought to be recognised and exposed for what
they are. The dualism inherent in these apparent opposites only too easily
takes on an ideological form and obscures the more complex truths of a cul-
turally diversified Europe.
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3.4.7  Europe’s diversity is a fact of life, although not one which has always
been welcomed by the rulers of nation states and empires. However, the past
fifty years have seen a contrary consensus emerge; most democratic politi-
cians now argue that the protection, even the promotion, of diversity, both in
terms of different ways of life as well as of artistic expression, achieves two
significant and desirable objectives. The first of these is a recognition of the
right to be different. Cultures have their own heritage, traditions, languages
and contemporary forms of expression and are entitled to exist on their own
terms irrespective of their geographical importance or the size of their popu-
lations. However, this principle of equality and non-discrimination does not
imply a complete cultural relativism, or that cultures should be exempt from
critical examination. Examples both from the past and the present (for
instance, nazi Germany and the Balkan wars) show that cultures can become
deviant or even pathological. The potential of diversity to induce conflict
remains a challenge that democracy has to confront.

3.4.8 The second objective concerns the relevance of cultural diversity to
development. The notion is that the imposition of a single cultural model
would be a break on European development rather than a spur. A pluralist
approach fosters exchange and interaction between cultures; acceptance of
variety will enrich the continent while repression of difference will impover-
ish it. In today’s world there are many pressures, within Europe and outside
it, towards standardisation. Arguably, only if we whole-heartedly welcome
our multicultural richness will we be able to recruit all our creative vitality and
place it at the service of development.

3.4.9  From this perspective, perhaps diversity policies should do more than
guarantee due respect for minorities. Would it not be logical for them to be
available to every kind of cultural grouping, large or small, each of which has
a legitimate interest in promoting subsidiarity and counteracting centralisa-
tion? In fact, it is worth questioning the relevance of the terms, “majority”
and “minority”: belonging to a minority implies being marginal, being exiled
in a enclave, whereas all cultures are, in a sense, central and deserve to be
seen as such, whatever the political consequences.

3.4.10 Justasthe application of universal rights should not be taken to imply
standardisation, so a programme of separate development does not follow
from a commitment to promote diversity. The defence of cultural pluralism
goes hand in hand with cultural exchange, or “interculturalism™. By intercul-
turalism, we mean that the co-existence of different cultures entails dialogue,
not confrontation. It is not a matter of delimiting, but of opening up. The cir-
culation of people, ideas and projects allows cultures to “breathe”. It is
through this kind of interpenetration that cultures are able to feed off one
another, and so contribute positively to development.

3.4.11 In other words, the politics of diversity cannot be reduced simply to
positive discrimination for reasons of equity. The issue is, rather, one of devel-
oping new relationships between cultures and increasing contacts to the point
(even) of hybridisation — in a word, of finding new ways of embodying the
idea of difference in every aspect of our lives.
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3.4.12 Promoting creativity. A culture may be nourished by its past, but
renews itself through its contemporary creativity. The heritage is only the
foundation of identity. It is the forge of memory and sets human activity in a
framework of continuity, but it is creativity that inspires us to invent new artis-
tic forms and so come to terms with the future as it bears down on the pre-
sent. New works of art fashion today’s aesthetics; they stimulate renewal,
questioning and testing, both in the strictly artistic field and in society at large.
Like scientists and intellectuals, artists issue challenges to their communities —
a function that is essential to the equilibrium of the social system, which ben-
efits from self-criticism and the forecasting of necessary change.

3.4.13 Art is disorderly. It resists pigeon-holing into artistic disciplines,
administrative barriers and territorial frontiers, and speaks across cultures and
societies. However, it depends for its vitality on certain pre-conditions; the
first is freedom of expression. Any kind of censorship on ideological or polit-
ical grounds is unacceptable. This does not mean that artists have no duties;
should they not recognise, for instance, that living in a multicultural, multi-
ethnic, multi-faith Europe obliges them to be sensitive to actions or words
which cause real offence to some minorities or citizens? This is a highly
charged question, for artists should not be afraid to express their opinions in
their work — there is no place for fatwas in twentieth century Europe. At pre-
sent, creative freedom is widespread throughout Europe following the fall of
the authoritarian communist regimes. But there is another more subtle cen-
sorship at work which limits this freedom, if not in law then in fact — namely,
economic censorship. Lack of resources, the pressure for instant profitability
and a general obsession with money tends to constrain the unrestricted exer-
cise of creative expression.

3.4.14 The second pre-condition is access for artists and cultural workers to
the appropriate means of production and distribution. To be an artist implies
the possession of individual talent, but he or she is often a working profes-
sional who makes a living from the practice of art, or expects to do so. The
social rights and status of the artist are important matters which for the most
part are not being well handled.

3.4.15 The third pre-condition is public support for creativity, whether
through directly financial, or legal and fiscal, provision. A wise state values the
concept of artistic risk (for certain types of new work will not finance them-
selves), welcomes the opportunity to discover and promote new talent and
accepts the need to provide high quality artistic training.

3.4.16 Creativity is, of course, a faculty that extends far beyond the arts and
in this wider meaning can make a crucial contribution to sustainable devel-
opment. In the first place, the crisis facing many European countries may well
be economic and social, but it is also a crisis of values: that is to say, the val-
ues associated with the workplace, the rejection of institutions, the decline of
belief, and poor management of the social consequences of technological
change. If economic and social systems are losing credibility and legitimacy,
it is an illusion to suppose that this can be put right by new economic regu-
lations or dependence on advanced technologies. Seeing that it was initiated
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by changing values, the crisis will only be resolved by the creation of new
socio-cultural structures — a task calling for ingenuity and imagination.

3.4.17 Nowadays, economic analysis tends to play down the quantitative
importance of production, capital and labour factors in the models it uses to
explain growth. More and more emphasis is laid on the qualitative validation
of these factors through research, education and training and the part played
by organisational factors (for example the efficacy of socio-economic struc-
tures and the social climate). A flood of innovations is nourished by the cre-
ative imagination in alliance with professional skills. In other words, human
intelligence is our most valuable raw material, and indeed the one most read-
ily available in Europe. Unfortunately it is not sufficiently exploited by the
leaders of our economic and social life.

3.4.18 In this context, artists have a contribution to make in much the same
way as other creative people — engineers, researchers and entrepreneurs. The
famous economist, Kenneth Galbraith, makes the point with characteristic
directness that the artist plays an important role in economic life. He cites the
example of Italian design, attributing the rapid growth of Italian manufacture
to the superior aesthetic quality of its goods. He wrote: “We must cease to
suppose that science and resulting technological achievement are the only
edge of industrial advance. Beyond science and engineering is the artist; will-
ingly or unwillingly, he or she is vital for industrial progress in the modern
industrial world.””1

3.4.19 Creativity, innovation, research and education — these are the motors
of development. That is why to invest in culture is to invest in the economy.
Culture is not a panacea or the source of daily miracles, but every corner of
society should be impregnated with creative energy. In this sense, culture is
not the end-purpose of development, nor its qualitative dimension, but rather
its essence.

3.4.20 Promoting participation. Participation is one of the key objects of
cultural policy. According to the UN Declaration of Human Rights, Covenant
15, itis a fundamental human right and encompasses all those activities which
open culture to as many people as possible. The division between those who
use it and those who make and distribute it should be eliminated; culture
should belong to everybody, not just a social elite or a circle of specialists. Par-
ticipation means that the public should have a real opportunity to benefit
from cultural activity through being actively involved in the creative process
and the distribution of cultural goods and services.

3.4.21 Consumption is a form of participation in that watching a play or a
film, or reading a book, is an intellectually and emotionally demanding
process. Just as it supports creativity, the state has a duty to subsidise distrib-
ution so that consumption is not restricted to a minority of the population and
that geographical and social barriers are lifted. So far as the commercial sec-

1. Galbraith, Kenneth, Economics and the arts, the W.E. Williams Memorial Lecture. Arts Coun-
cil of Great Britain. London, 1983.
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tor is concerned, it can regulate or correct the operation of the free market if
public access is restricted. However, it should be noted that some special dif-
ficulties have arisen following the sudden expansion of cultural markets
caused by new means of communication (cable and satellite and multimedia);
on the face of it they offer huge opportunities for involvement, but in fact
new barriers may be emerging. Access may be limited by the ability to mas-
ter new skills, by the cost of equipment and (for non-Anglophones) by lack
of familiarity with the dominant language employed by the communications
industries.

3.4.22 Of course, participation does not only, or even chiefly, refer to the
consumption of art made by others. It also signifies bringing people into the
process of making on the assumption that everybody has creative ability; this
is not to say that everyone can become a professional artist, but that every-
one should have the opportunity to express themselves artistically. Artistic
activity allows people to engage with their social environment, enhances their
powers of self-assertion and increases their sense of independence. The wide-
spread potential for direct creative participation is well illustrated by the pop-
ularity of the amateur arts.

3.4.23 The involvement of professional artists in this undervalued process
of participation in cultural life, and more generally the issue of their social
responsibility, are delicate questions. What role should they play in the par-
ticipative arts? To what extent should they help ordinary people to express
themselves creatively? The promotion of socio-cultural animators as interme-
diaries in the process of stimulating participation became a plank of public
policy in many countries until the political and economic environment of the
late 1980s and 1990s established other priorities.

3.4.24 The Council of Europe did much to advance the debate on socio-cul-
tural animation — defined by J.A. Simpson as: “that stimulus to the mental,
physical and affective life in a given area or community which moves people
to undertake a range of experiences through which they find a greater degree
of self-realisation, self-expression and awareness of belonging to a society
over which they can exercise an influence, and in the affairs of which they are
impelled to participate.”? Thus participation has a “political” dimension in
that it entails involvement in cultural decision-making as well as in creative
practice. It is an instrument of active citizenship. The richness of our cultural
life does not simply depend on creative artists, but also on the numerous
groups and associations, often with charitable purposes, which are active in
the cultural field. They are a key element in a civil society which is diverse,
thriving, demanding and enterprising.

Summary

Culture has long been an instrument for state propaganda; in recent decades
it has been seen, more disinterestedly, as a component of the Welfare State,

1. Simpson, J.A., in the foreword to Jor, Finn, The demystification of culture, Council of Europe.
Strasbourg, 1976.
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a bulwark of democracy and an entitlement for all citizens. International
agencies, such as the United Nations, Unesco, the Council of Europe and the
European Union have sought to give this role a solid legal basis in a series of
conventions and declarations. National governments have devoted increas-
ing resources to the development of the arts and the protection of heritage.
In recent years they have decentralised some cultural responsibilities to
regional and local authorities. They have invested in the arts in education, but
sometimes without conviction. Most countries have steered their cultural
policies according to four key principles: promoting cultural identity, cultural
diversity, creativity and participation.
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4 Conflicts of principles

“The arts are essential, if one only knew what for.”
Jean Cocteau, attrib.

4.1 Painful choices

4.1.1 Financial pressures are compelling decision makers to look more
carefully than in the past at practical questions of policy implementation. In
doing so, they face some painful choices. The dilemmas they have to resolve
are much as they have always been, but old questions, concerning the rela-
tionship between art and society and the role of the state vis-a-vis that of the
consumer, now need new answers.

4.2 At the service of the state?

4.2.1 Should the arts serve other causes than their own? Should they be
expected to help the state fulfil its wider aims? These are not academic ques-
tions. In the former communist states, culture had an ideological role and in
western Europe political commitment was for many years an important issue
for artists and intellectuals. Nowadays concerns throughout the continent
tend to be economic and social rather than political. Culture is believed to fur-
ther a country’s economic development — by stimulating inward investment,
creating jobs, helping exports, and in a word encouraging international com-
petitiveness.

4.2.2  Politicians have also come to regard culture as a factor in social cohe-
sion — in eastern Europe where people are struggling to come to terms with
a whirlwind of change and in western Europe where supposedly affluent soci-
eties have lost sight of vanished certainties. According to this view, the arts
can make a useful contribution to the social integration of immigrant or
minority communities and the disadvantaged; they can be a component of
youth policies; and they can foster equality of opportunities for women,
increased cultural access for old people and cultural provision for and by dis-
abled people as well as those in closed institutions such as hospitals and pris-
ons. By the same token, the arts can help to promote social harmony, improve
the quality of rural life and renew urban areas where old industries have been
lost.

4.2.3 Some arts practitioners sympathise with this approach. Culture is a
distinct sector, but it has imprecise and changing boundaries which are
increasingly overlapping with the concerns of everyday life. The traditional
definition of the fine arts has expanded to take in such forms as photography
and video. Artists in various fields are giving new weight to the social dimen-
sion of their work, as in community arts, some culturally diverse arts, popu-
lar entertainment and arts in cities.
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4.2.4  This utilitarian approach ignores an essential point. Since the nine-
teenth century (at least) aesthetic theory has argued that the value of art is
that it is, first and foremost, art — and not life. Although art cannot be entire-
ly separated from the context in which it is produced, it is not the same thing
as political or social action. If it is exclusively determined by other, “external”
criteria, experience shows that the results may be less than satisfying.

4.2.5 There is no obvious way out of this contradiction. As soon as the
state intervenes it becomes sensitive to the relationship between art and soci-
ety. Governments, ministries of culture and the like are, quite reasonably,
extremely interested in how far the public makes use of works of art and,
more generally, takes part in cultural activity. They want value for their mon-
ey. In the English axiom, there is no such thing as a “free lunch”.

4.2.6 This attitude has a number of practical consequences. If culture is a
major stakeholder in society at large, it will have to be linked explicitly with oth-
er fields of state intervention. It is becoming clear that national ministries or
agencies in charge of culture will have to approach decisions on (say) the social
status of artists, taxation and the cultural industries from an interdepartmen-
tal point of view and that integrated strategies call for co-operation among a
variety of public services concerned with education, housing, urban regener-
ation, health and employment. Much the same is true at the local level.

4.2.7  The danger is that this “socialisation” of culture could emasculate it.
Subsidy is a poisoned chalice. The arts are useful because they are irrespon-
sible. They test received ideas, arrive at consensus through dissent and often
criticise the established order of things. The artist, at least to begin with, is in
a minority of one — and rightly so.

4.2.8 If the arts are to be understood as utilitarian instruments, perhaps it
should only be in the sense that they help people to discover a new sense of
direction, to find new values or bring old ones back to life, especially in soci-
eties which have become inward-looking, exclusive and xenophobic? Like-
wise, where the free market rules and money has increasingly become the
measure of social relations, culture can be a free space for critical debate and
the assertion of other kinds of value.

4.2.9 The dilemma facing policy makers is all too clear. How are they to
make the most of the social and economic contribution the arts can make
while at the same time preserving their proper independence? If they fail to
do so, their investment will be worth little. If they succeed, they will be cre-
ating trouble for themselves in the short run and, by virtue of the fact that in
the last resort the values which art expresses are subjective and qualitative,
will find it hard to measure the quantitative outcome of their intervention.

4.3 Balancing old and new

4.3.1 The opposition between ancient and modern is intrinsic to art. Estab-
lished institutions celebrate old insights and attitudes, which are then disput-
ed by new, subversive currents of thought. The past is forced into a dialogue
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with the present, which then matures and itself becomes the established order
of things. It is not for ministries or arts councils to arbitrate, but to give each
side a fair chance to have its say.

4.3.2 In the public sector this quarrel tends to be conducted by two dif-
ferent kinds of organisation — large institutions with generous grants and up-
to-date facilities and small groups or individuals with few resources. In just the
same way, the private sector is divided into great corporations in the record-
ing, publishing and audiovisual industries and small independent businesses.
Inevitably, the larger an organisation is, the more conservative its behaviour
and, the smaller it is, the more flexible and willing to take risks. What should
be the balance of state investment or intervention between the two sectors?
And what links between them should be fostered? To what extent should
large institutions open themselves up to new work and new audiences? In the
cultural industries, which face fierce international competition, how can room
be found for those who want, in effect, to run laboratories for research and
development?

4.3.3  For some years the public sector has begun to take account of unof-
ficial forms of artistic expression which used to receive little or nothing from
the public purse - rock, variety, jazz, graphic design and puppetry. In Scandi-
navia and France, this openness is an accepted part of the cultural scene, but
elsewhere, as in the United Kingdom, it has led to a hostile reaction in some
quarters where it is argued that to allow everything to be art would be con-
fusing. It would mix up categories and make it hard to distinguish between
what was truly valuable and what was optional. Is M.C. Solaar’s rap really
equivalent to a Beethoven symphony or graffiti on an underground train to a
canvas by Raphael or Titian? What really seems to be in question is not the
abolition of a hierarchy of values, but an acknowledgement of the many and
various forms of expression which fertilise everyday culture, especially among
the young, and which are often of high quality. Is there a role for the public
sector? How can it intervene without creating yet another subsidised zone
with its apparatus of rules and institutions? How can one help creativity with-
out needlessly distorting the market?

4.3.4  We live in an age of technical inventiveness which is offering artists
new media of expression and of distribution. Also, changing aesthetic
philosophies have encouraged them to invent new genres and abandon con-
ventional modes of presentation and, for that matter, venues for performance
and exhibition. By and large, the state has paid little attention, preferring to
concentrate on traditional forms and styles, on the arts as heritage. One
exception is the growing popularity of subsidised art commissions in public
places.

4.3.5 Although some artists are happy to work in the relative security of
established institutions and are suspicious of projects which do not carry with
them the promise of continuity, others want to break down the compart-
mentalisation of cultural life (into networks, institutions, financial structures,
publics and styles) and the authorities are in a position to lend assistance. A
multidisciplinary approach would encourage new work. The present regula-
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tory and financial systems of cultural support are often a hindrance, both
actual and psychological. In what practical ways can a multidisciplinary
approach be made to enable free experiment? Is it appropriate for theatres to
work with the visual arts, performing groups with libraries, museum curators
with contemporary arts centres?

4.3.6  Traditional spaces — theatres, concert halls, museums, exhibition gal-
leries — may continue to receive the lion’s share of subsidy, but often the most
exciting and innovative arts work is taking place in new informal spaces — dis-
used factories and warehouses, industrial wasteland — or in adapted venues
such as cafés-musique or multi-purpose centres.

4.3.7 Perhaps too little attention is given to the need to break down bar-
riers between all kinds of artistic expression and all kinds of creative practice?
As a result we could be missing out on a wealth of unexpected and fruitful
encounters, of interdisciplinary paradoxes generating new meanings, of ideas
which challenge orthodoxies. Cultural policy may have to adapt itself to these
new realities, by shifting its emphasis from the maintenance of institutions to
the support of projects.

4.4 The resurgence of consumer power

4.4.1  Cultural policy has traditionally concentrated on expanding supply
rather than responding to demand. The arts organisations which have been
established and maintained in most European countries at national, regional
and local levels — theatres, concert halls, opera houses, museums, libraries,
historic monuments and contemporary arts centres — have been the founda-
tion for government strategies to encourage artistic production, distribution
and access. The assumption has been that the provision of opportunities for
enjoying the arts would be enough to satisfy the public’s needs, actual or
potential, and that that justified the investment.

4.4.2 There are many explanations for this prioritisation of supply. They
include the long tradition of royal or princely patronage; influential artists’
lobbies pressing the case for subsidy; and in recent times, a heightened inter-
est by local authorities in culture as a part of local infrastructures and city
imaging.

4.4.3 Questions are now being raised about the wisdom of pursuing this
supply-led approach and governments are shifting their ground. There are
three main reasons for the change of emphasis. First and foremost, the social
profile of audiences has not greatly altered over the years and is still domi-
nated by the wealthier and better-educated socio-economic groups. Second-
ly, financial constraints have persuaded policy makers to look for quantifiable
outcomes with which to justify their expenditures. Thirdly, the peer group sys-
tem of evaluation is attracting criticism from those who suspect it encourages
self-interested allocations of grant.

4.4.4  Finally, itis claimed that supply-side policies have led to overproduc-
tion and overspending. It is said that there are too many professional artists
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and too much emphasis on experiment rather than the satisfaction of public
taste. This line of thought needs to be treated with caution, for it is not easy
to identify a simple equation between demand and supply in the arts. Nev-
ertheless, the climate of opinion is changing and more attention is being paid
to audience needs than to artists’ wishes. One possible way forward for poli-
cy makers would be to turn existing policy on its head and let public subsidy
follow the audience rather than the artist, but the result could well be art that
is undemanding, avoids risk and is only driven by commercial impulses. Much
of the point of subsidy is lost if it does not foster innovation.

4.4.5  Another, more limited option would be to adjust (rather than reverse)
the balance between supply and demand and look for ways of engaging the
public without abandoning the artist to the whims of the marketplace. This
second course of action, which would open the prospect of a new concordat
between the arts and the citizen, would recognise the nature of today’s soci-
ety — fragmented, diverse, mobile and harder to please than before. The
growth of leisure, the changing relationship between work and free time, the
dislocation between workplace and domestic environment offer new chal-
lenges. In the light of these changes, it is reasonable to ask arts organisations
to look again at what they produce and how they market it.

4.5 The dangerous cult of “excellence™?

4.5.1 Supply-led policies have depended on an idea of artistic excellence —
high aesthetic quality, high production values and the professionalisation of
artistic practice. But does excellence militate against the objective of widen-
ing public access and reaching social groups that do not make use of the arts?
Does it over-privilege consumption at the expense of participation?

4.5.2 Thisis a familiar debate. In order to attract all sections of the public,
the argument goes, support should be given to less original but more acces-
sible work; to regional or local artists who may not be very talented, but are
involved in the life of their communities; and, even, to amateurs at the
expense of professionals. Across the artforms, contemporary practice is said
to be difficult to understand and upsetting, except in the eyes of a small band
of connoisseurs and followers of fashion. As proof of the analysis, runs the
argument, just look at the small audiences which this kind of work attracts.

4.5.3 Public distaste for certain forms of expression is an indisputable fact:
in many countries, “serious” contemporary music, for example, has never
found a real audience in spite of occasional successes and there is an evident
imbalance between the expensive means employed and the negligible out-
come (judged by the number of listeners or record-buyers).

4.5.4  One attempt to square the circle has been a trend for spectacular arts
projects in city centres which has emerged in recent years throughout west-
ern Europe. They include ambitious international festivals, expensive produc-
tions featuring world stars, splendid new facilities designed by famous archi-
tects, the refurbishment of historic urban centres and aggressive marketing
policies. These grands projets have not been unsuccessful (at least in the con-
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text of civic and national promotion), but have they made a long-term con-
tribution to audience development? Or has their impact been cosmetic in
comparison with that of community-based and grass-roots activity? Is the
stimulation of high culture good for the health of local culture?

45,5 However, it does not follow from all of this that standards should be
abandoned. If art is complex and obscure, perhaps this has something to do
with the complexity of today’s world. Even if new work does not immediate-
ly set off a public response, history suggests that it will do so later and that
avant-garde art may in due course influence more popular artists and design-
ers. Also, the idea that the general public should be given easier fare than the
intelligentsia is hardly calculated to heal social divisions, which is one of the
objects of public policy.

4.5.6  All of this is true enough, but there is more than one kind of stand-
ard or, to be more precise, standards do not imply a single hierarchy of value.
In an important sense, excellence is a product of fitness for purpose. There
are many kinds of arts with many kinds of purpose. The danger of too much
investment in grands projets is not that it may jeopardise the latest genera-
tion of ““high™ arts, but that it devalues popular, traditional or folk arts and
the encouragement of participation. It has little chance of touching disad-
vantaged groups, such as the long term unemployed, nor the majority of
teenagers. On the other hand, community artists and animators have shown
how to stimulate creativity of high quality which is not imported but “owned”
by local people.

4.5.7 The challenge of reconciling the difficulty of art with popular taste
lies at the heart of cultural policy. It comes into especially sharp focus in rela-
tion to commercial youth culture — a potent fusion of pop music, lifestyle fash-
ions, drugs, American movies and (more recently) video games — which gives
many young people a strong sense of identity and empowerment and is in
conscious opposition to the state-endorsed and subsidised mainstream arts.
It is part of an anti-adult lifestyle, which receives the ironic authorisation of
official distaste. There is no obvious satisfactory response, especially when
money is short. The solution may lie in the prioritisation — and funding — of
two essential tasks. The first concerns arts education which is given far less
weight than production and distribution. Secondly, before the authorities
decide their spending plans, they need to determine strategies, at local and
regional as well as national levels, which do not favour particular forms of
expression but respond to the full range of cultural activity in their communi-
ties.

4.6 The enterprise culture

4.6.1 Cultural policy touches the market in two ways: in some cases it
seeks to correct market distortions, and in others it reflects market principles.
In the first case, although governments had supposed that the cultural indus-
tries could look after themselves without any help, they have now changed
their minds. Both the European Union, the Council of Europe and individual
states believe it is necessary to protect national film industries from the chal-
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lenge of Hollywood by protectionist regulations and judicious programmes of
investment in production and distribution. Countries with small populations
are doing more than in the past to assist their rock and pop industries. Meas-
ures are being taken at national and European levels to support the literatures
of linguistic minorities (especially through translation schemes).

4.6.2 In the second case, arts organisations are being encouraged to
behave as if they are commercial businesses. Where they used to fall square-
ly within the public sector and were sometimes directly managed by the state,
increasingly they are being made operationally independent with separate
boards of management (for example, museums in the Netherlands), albeit
strictly accountable for their funding; the ratio of public grant in relation to
earnings is falling and business sponsorship has to be solicited. Administrators
are expected to acquire entrepreneurial skills.

4.6.3  All over Europe the once relatively sharp distinction between public
and private sectors is becoming blurred. The internationalisation of the econ-
omy, technological advances and a desire to protect national industries have
led governments to assist their commercial cultural industries and to regulate
the free market in various ways. This has meant direct or indirect financial
support, tax concessions, the establishment of investment funds and regula-
tion. Despite the heavy hand of bureaucracy, the communist system in cen-
tral and eastern Europe gave artists (or, rather, favoured artists) and cultural
institutions financial security and this sometimes had the advantage of pro-
ducing excellent artistic results (for instance, theatre and literature in the for-
mer East Germany). The collapse of state culture created a gap rapidly filled
by an uncontrolled free market. ““[...] the international trends of a western art
‘system’ are bringing about a catastrophe for art — far greater perhaps than
that which occurred under communism.”* An avalanche of western products
is endangering the health of national cultures. Many arts organisations have
gone out of business or drastically reduced their output; in some areas, includ-
ing publishing and the recording industry, new enterprises have come into
being (for example, in Estonia there are now some 300 private enterprises).

4.6.4 In western Europe, policy makers and subsidised arts organisations
find themselves in a double bind. In the first place, regular funding used to
encourage complacency and a degree of inefficiency. There was limited incen-
tive to seek out new audiences. Financial pressures have led to a new empha-
sis on fund-raising, business sponsorship and an ““enterprise culture”. Unfor-
tunately while the profit motive has had some beneficial consequences, it runs
the risk of distorting the real mission both of organisations and individuals. It
threatens the essential ““right to fail”” which artists need to have if they are to
produce exciting new work.

4.6.5 One way or another, then, economic recession in the west has cre-

ated new difficulties and the discrediting of the command economy has led
to a grave financial crisis for the arts in central and eastern Europe. The issue

1. McKay, lan, “Czech arts today: on the death of Czech culture”, in New Art from Eastern
Europe: Identity and Conflict, Art and Design Magazine. London, 1994.
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facing cultural planners is not simply how to make the best use of limited
resources, but to find a way of ensuring that culture remains a political prior-
ity (as it has done in France). This in turn leads to another question. Should
the private sector shoulder the responsibility of funding the arts whether in
whole or in part? Artists fear such a prospect, but if a mixed economy is
inevitable, how should the state and the private patron co-operate most
effectively — and in particular ensure that some artforms do not suffer to the
advantage of others?

4.7 The transatlantic challenge

4.7.1 Just as Europe is becoming aware of the virtues of diversity, it is falling
victim to standardisation. This tendency is marked by two characteristics —
merchandising, which is an outcome of the ruthless exploitation of produc-
tive forces, and an Americanisation supported by the energy of US culture and
its commercial power. Every aspect of life is affected — social behaviour, fash-
ions in clothes, eating habits and so on, not to mention film and television.
There is nothing new about this development in itself. What is different is its
acceleration, caused in part by the opening up of the countries of eastern
Europe and in part by the new communications technologies — in the last
decade cable and satellite, and latterly the “electronic superhighway”. If the
legacy of the 1980s was the shift from selling products to selling their image,
the 1990s is the age of information overload. Some artists are seriously
alarmed by a surfeit of information or, in the words of the Russian film mak-
er Andrei Konchalovsky, a “diarrhoea of images™.1

4.7.2  The multicultural richness of European life seems to be at risk. But
perhaps the threat is exaggerated. Our different cultures have considerable
powers of resistance; they pick and choose what they want to import from
elsewhere. Rock music is an international phenomenon, but it is interesting to
observe that continental bands do not slavishly copy their Anglo-Saxon mod-
els, but take the best from their national musics to produce new and innova-
tive work. However, if one examines the record of European cinema, it is evi-
dent that the threat can be real enough. Measures taken to counteract the
effects of the market may not have stemmed the rising tide of audiences
for American movies, but they have at least sustained a minimum level of
European production. Is there a strong case for common European and
national action to protect film and television and, if so, what measures should
be taken?

4.7.3  Countries with small populations and language groups face special
difficulties. However lively their national cultures are, there are too few con-
sumers to support artistic production without state aid. Where, for example,
would Finnish literature be without the active involvement of arts councils,
artists’ stipends, public lending right payments and so forth? Such cultures are
little known outside their frontiers and are likely to remain marginalised. The
key issues for them are the encouragement of translation, cultural exchanges

1. Spoken at a round table between the European Task Force and artists and intellectuals on the
future of the arts in Europe. Council of Europe. Strasbourg, 1995.
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and international co-operation as well as of opening up cultures with larger
populations to other forms of expression than their own.

4.7.4  Finally, the English language continues to grow more and more dom-
inant. Should it be opposed on the grounds that it exactly exemplifies the twin
challenges of standardisation and Americanisation? Or, without seriously
endangering other languages, should we accept the situation, seeing that it
eases communications between the countries of Europe? These questions
bring to the fore the status of other leading European languages — French,
German, Spanish, Italian and Russian — and their long term role. The mea-
sures taken by the French government to protect the French language at least
have the merit of raising the debate.

4.7.5 To sum up, culture is at one and the same time rooted in place and
nomadic. It is fruitless to resist foreign influences; in fact, Europeans have
always known how to take the best from other civilisations. Young people, in
tune with the spirit of the age, do not take kindly to obstacles and frontiers;
they have open minds and are eager to know what is happening in other parts
of the world. But at the same time, we ought not to abandon our heritage.
Without a sense of where we come from it is hard to know where we are

going.

4.8 Europe: a culture of cultures

4.8.1  Cultural pluralism is one the principles which underpin the work of
Unesco and the Council of Europe. As we have seen, difference is not an end
in itself, but a means to achieve a free and equal interchange among cultures.
The problem is how to realise this ideal in practice. These are questions of gen-
eral European relevance, but there will be no universal panacea. Different
societies with their own traditions and institutions will have to reach their own
solutions. What works in Germany may not suit the French. The difference
between the French policy of assimilation and the pragmatic approach of the
United Kingdom is striking. But are these old solutions still valid in changing
circumstances? Perhaps the time has come for the different parties to learn
from each others’ experiences.

4.8.2  Policy makers have been slow to recognise the need to foster cultural
pluralism. In central and eastern Europe the priority was to bolster the author-
ity of a unitary state and the dominance of the Communist Party. The new,
impoverished democracies are struggling to cope with the demands of indige-
nous minorities and as often as not the debate is conducted at a political —
and sadly even military — level. Cultural measures, even if they could be
afforded, would not be enough.

4.8.3 Indigenous minorities in western Europe are gradually attaining
greater autonomy and a fair share of national resources (for example, the
Samis in Finland, the Scots and the Welsh). But this is not yet the case so far
as minority communities are concerned whose origins lie in the former
colonies. Here the issues are to do with status as well as with money, and with
the interrelationship between Eurocentric cultures and those from elsewhere
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in the world. Despite various measures, involving education programmes and
quotas of support, they have not been brought to a happy resolution.

4.8.4  Similar problems arise at the pan-European level. Seeing that it is nei-
ther feasible nor desirable to abandon individual national identities, how can
we reconcile these with the idea of an overall European identity? Is it possi-
ble to “belong” both to a country and to a continent? The European Union’s
current position is to construct a neutral European space inside which its con-
stituent national cultures can work together co-operatively. However, a more
ambitious approach has its followers. There are many in eastern Europe —
notably, writers and artists — who assert a European identity and often seem
more aware of a common European “destiny” than their western counter-
parts. So is there a chance to build an authentic European idea alongside the
collectivity of individual national cultures?

4.9 The new professionals

4.9.1 Culture has its own skills, whether they be artistic, technical
or administrative and recent years have witnessed its growing profes-
sionalisation. As Mitchell and Fisher have argued in the context of arts man-
agement: “In modern society there cannot be legitimacy without a certain
degree of professionalism”.t While this is in many ways a welcome develop-
ment, it has had consequences for other partners in the cultural process —
notably, the elected representatives of local or regional government and
indeed members of the public who are active in arts associations or other rep-
resentative bodies. Arts technocrats tend to brush past them and arrogate
decisions to themselves, or so it is suspected. These fears may or may not be
justified, but they do suggest that some clarification of powers would be in
order.

4.9.2 The emergence of the arts professions has spawned a large number
of training opportunities with the result that more trained personnel are com-
ing onto the market than there are jobs for them. Again some tricky questions
arise. Should a limit be placed on the number of student or trainee places?
But if so, would this not contradict the widely perceived need to enhance arts
training? Furthermore, is it right to subordinate the aspirations of young peo-
ple who wish to acquire an arts training to professional constraints? On the
other hand, is it reasonable to encourage young people to take up a profes-
sion where there is an evident mismatch between training and work oppor-
tunities?

4.9.3 What is certain is that the authorities would be wise to make well-
researched estimates of arts employment trends in the medium and long
terms. Analysis of future trends is essential to predict the new kinds of job like-
ly to be established and any consequential imbalance in training provision —
for example, in cultural tourism, preservation and animation of the heritage

1. Mitchell, Ritva, and Fisher, Rod, Professional managers for the arts and culture? Training of
cultural administrators and arts managers in Europe: trends and perspectives, Circle Publication
No. 4. Arts Council of Finland-Council of Europe. Helsinki, 1992.

62



Conflicts of principles

and so forth. To our critique of culture we must add a critique of training
opportunities.

4,10  Economic arguments for and against arts subsidy

4.10.1 The state’s role in culture may seem to be firmly established, but as
long ago as the 1960s doubt was cast on whether the state should be direct-
ly involved in the arts at all. The social objectives of making the arts available
to all were not being convincingly attained; indeed, they remained the pre-
serve of the affluent and the well educated. The debate took on a sharp polit-
ical relevance with the rise of neo-liberal economic policies in Europe. State-
owned industries were privatised, industrial subsidies reduced or abolished
and monopolies (for example broadcasting and telecommunications) dereg-
ulated. Support for the “high” arts was maintained, but a more commercial
approach to fund-raising and management was encouraged.

4.10.2 Some research (for example, by the American economist, Fritz
Machlup) has sought to show that the arts and related cultural activities con-
tributed substantially to the gross national product. Economic arguments
have been influential in regional and local government; however, they often
depend on very broad definitions of culture and optimistic assumptions about
multiplier effects. Other less obviously “committed” studies hold that the
beneficial surplus effects of subsidy are so small that they are of little use to
politicians trying to decide whether to raise, lower or abandon state invest-
ment in the arts. In effect, decision makers have been left with a free rein.

4.10.3 Similar problems arise when governments include “cultural excep-
tions” in free trade agreements to protect national cultural, and especially film
and television, production. Economic analyses have assessed relative costs
and benefits and the differential efficiency of various protective measures (for
example special tariffs, quotas, latent barriers and production or distribution
subsidies). They show that there is a risk of disguising investment and man-
agement failure and discouraging sensitivity to changing market demands. A
consensus among economists in favour of deregulation and against subsidy
has emerged. However, some recent work based on industrial organisational
theory suggests that, under certain conditions, import quotas can be helpful
both to foreign and domestic producers as well as to the consumer. Similarly,
there are cases where production and export subsidies have contributed to
competitive efficiency, at least in respect of domestic markets. The audiovi-
sual industries are a case in point. Quotas have done something to compen-
sate for the huge advantage which the American domestic market confers on
US exporters, allowing them to sell their programmes for as little as a tenth
of the cost of their European equivalents. As a countermeasure, state pro-
duction investment in France has quadrupled since its establishment.

4.10.4 The point is that the “first mover advantage™ of the American audio-
visual cultural industries is so formidable that a “fortress” policy often seems
to remain the only option. Furthermore, it is argued that there is more to cul-
ture than economics: the maintenance of creativity is intrinsically so impor-
tant that subsidy must be added to restriction. A recent commentator
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remarks: “It may well be the case that only non-economic arguments can
rationalise the popularity of cultural protectionism. In that case, the econo-
mist’s job is to guide policy makers to the less inefficient of the various pro-
tectionist options.”!

4.10.5 Sadly, little authoritative guidance is yet available. What there is falls
into two potentially useful categories. First, it is argued that certain kinds of
artistic work should be seen as a collective good. If a distinction can be drawn
between art which is valued according to consumer demand and that which
acquires a significance through critical appraisal, intellectual property rights
and the interests of collectors, “real” highly priced works of art become a col-
lective good unconstrained by consumers’ subjective likings or preferences.
Such arguments can help to justify public support for maintaining the ““col-
lective cultural heritage and for seeing the arts as reservoir for exploitation
(educationally, say, or commercially) by future generations. A difficulty with
this line of thought is that it subordinates intrinsic artistic values to various
utilitarian considerations.

4.10.6 A second approach is simply to take the arts out of the economic are-
na altogether. In the same way that it finances the police or the military or
education for some larger purpose, the state may simply decide to see the arts
as a merit good for which a direct or indirect economic justification is super-
fluous. It is a line of thought that may only be politically sustainable in the
long run if this valuation of the arts is endorsed by the public at large.

4.10.7 In the absence of a general agreement on the economic justification
of subsidy, all that can be said with certainty is that neo-liberal market poli-
cies, combined with a perception that the Welfare State as at present defined
can no longer be afforded, have weakened political commitment to public
investment in culture in some countries.

Summary

It is more easily said than done to implement the four key principles underly-
ing cultural policy, for decision makers face a range of obstacles, contradic-
tions and dilemmas. Should the arts serve utilitarian purposes or does their
importance lie only in their intrinsic worth? Keeping a balance between old
and new — the “heritage” arts and often controversial innovations — is diffi-
cult and in many countries perhaps too much weight is given to the former.
Cultural policies have tended to be supply-led, but governments would now
like more attention given to consumer preferences. Traditional ideas of artis-
tic excellence have inhibited support for new forms of expression; how is one
to find standards of judgement which cover the entire spectrum of creative
activity? In the arts as elsewhere, the distinction between the public and pri-
vate sectors is becoming blurred; if one or other is over-dominant, damage
can be done to artistic production. Americanised global culture and the dom-

1. Seaman, Bruce A., “Considerations in adopting industrial organisational theory to the inter-
national trade in cultural goods™, in Towse, Ruth, and Khakee, Abdul, (eds.) Cultural econom-
ics. Springer-Verlag. Berlin, 1992.
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inance of the English language endanger the multicultural richness of the
European arts; but do quotas and restrictions work? Despite a widespread
commitment to support for cultural diversity, policy makers have not yet suc-
ceeded in redressing the balance between mainstream and minority cultures.
A new profession of arts administrators is emerging; but are they sufficiently
accountable? A new liberal economics is challenging the fundamental tenets
of arts subsidy; is cultural intervention effective?
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5 The geopolitics of culture

“We are at the beginning of a new era, characterised by great inse-
curity, permanent crisis and the absence of any kind of status quo ...
We must realise that we find ourselves in one of those crises in
world history which Jakob Burckhardt described. It is no less signif-
icant than the one after 1945, even if the initial conditions for sur-
mounting it seem better today. There are no victors and no defeat-
ed powers today, not even in eastern Europe.”
99 Bergedorfer Gesprachskreis
M. Stirmer

5.1 Europe: a “theatre of concerns where diversity brings tensions”

5.1.1 We are witnessing the third great attempt in modern times to unite
Europe. What Napoleon and Hitler failed to achieve by ruthless empire-build-
ing, the European Union is pursuing through a gradual policy of integration,
built on hopes of peace and prosperity. At the end of the second world war,
in addition to reconstruction and political stabilisation, battle-weary politi-
cians devised economic means — the Coal and Steel Community — to bind the
states of continental Europe, and more particularly France and West Ger-
many, so closely together that a resumption of hostilities that had lasted most
of the century would become impossible. The experiment was a success. It
coincided with the extraordinary economic “miracle” which, to its general
surprise, the west as a whole found itself enjoying in the post-war years. The
process of integration, the stages of which included a customs union, the
Europe of Sixes and Sevens, the Single European Act and the European Eco-
nomic Area, led to the emergence of new institutional structures with ever-
expanding memberships — the European Economic Community, later the
European Community and later still the European Union. Early attempts to
create a European “political community” failed, but economic aims have
gradually spilled over into the more ambitious project of European integra-
tion. However, while science, technology and higher education were recog-
nised as having a crucial part to play in this project, little attention was paid
to European intellectual life and culture.

5.1.2 During the late 1980s and the 1990s a number of obstacles have
obstructed the way forward. A long-lasting recession and neo-liberal aware-
ness of the rising costs of welfare provision have impeded economic conver-
gence among EU members, the necessary precondition for closer ties. The
intention to move to European monetary union is entailing difficult econom-
ic measures as states seek to meet the strict entry criteria. Although the
detailed mapping of the implications of the Treaty of Maastricht and the cre-
ation of the European Single Market involve many variables, anxieties about
loss of sovereignty at the national level have resurfaced, despite assurances
about the principle of subsidiarity. At present a limited set of criteria (the so-
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called European monetary union criteria) define which countries will qualify
to join the core of deepened integration. On the other hand, more general
conditions are used to determine eligibility for new members. Although eco-
nomic factors, such as economic stability, potential for growth and the avail-
ability of trained and cheap labour are key factors, geopolitical factors reflect-
ing basic cultural differences will have — and already have had — a crucial role
in specific membership decisions.

5.1.3 Meanwhile, the collapse of communism has raised the interesting
but difficult question of a further massive expansion of membership east-
wards; this has met with resistance from some states within the Community,
especially in southern Europe, while at the same time the new democracies in
central and eastern Europe are re-opening the Pandora’s Box of nationalism.
The centripetal process of integration has collided with local ambitions, which
are opening the door to centrifugal forces and fragmentation.

5.1.4 The upheavals of the “Velvet Revolution”, as exhilarating as they
were unexpected, are only the latest stage in the creation of an “extended
family”” of democratic societies. At the turn of the century there were nine-
teen European states where, today, there are almost fifty. This multiplication
is by no means the result of steady accumulation. The number of indepen-
dent states in Europe fell during and after the second world war and was sta-
ble during the cold war. The process of European integration, while it has not
diminished the number of independent states, has had a limiting effect on
their power to act as free agents. The western part of the continent is now
seen as an expanding superpower in economic competition with the United
States and Japan. The new Single Market is already “more populous than
America’s and more valuable than China’s™.1

5.1.5 The opening up of the former Soviet bloc has altered the rules of the
European unification game. The new enlarged Germany has to conduct a bal-
ancing act, where commitment to political and monetary union dispels any
doubts its western neighbours may have about the expansion of its econom-
ic interests in central and eastern Europe. The European Union’s possible
expansion of membership is a key issue here: if political stability, the intro-
duction of the market economy and the continuation of democratisation can
be guaranteed, the integration of central and eastern European countries into
the EU could be easier than for parts of southern Europe and Mediterranean
countries.

5.1.6  The general hope, then, among integrationists is for a gradual wan-
ing in the powers of the nation state. However, this development is over-
shadowed by the splintering of central and eastern Europe under the pressure
of resurgent nationalism and ethnic conflicts. The inability of the European
Union to intervene effectively in the most devastating of these conflicts, the
wars in the former Yugoslavia, is a reminder of the limits on the authority of
the new, supposed superpower.

1. Economist survey, 10 October 1994.
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5.1.7  The Europe that is unfolding, as the Irish President Mary Robinson
has observed, “will not be a place of tidy assumptions or quiet acceptances.
Instead it is a theatre of concerns where diversity brings tensions and where
tensions can lead [...] to the enrichment of mutual understanding”.® So they
can, but not necessarily. Although grand alliances, such as the European
Union and the Council of Europe, have achieved great things, the new terri-
torial states have no independent mechanism for determining their borders or
defining their social structures. The road to the future is mined.

5.1.8  For states which were already federal and multi-ethnic, a movement
towards decentralisation has given birth to internal conflicts, migrations and
separatist movements, of which the leading examples are the former Soviet
Union and the former Yugoslavia. In these societies “nationality” is under-
stood to mean one’s ethnic origins, not one’s citizenship.

5.1.9 What is at issue here is that people’s sense of themselves as com-
munities, of what gives them their cultural identities, is in a state of flux. New
loyalties are competing with old. It is very difficult to make generalisations
about this process, and even more so to offer value judgements. Cultural self-
recognition is a major force in Europe and has acquired a particular impor-
tance since the 1980s. The states in the former Soviet bloc have set a high
value on the assertion of distinctive identities and see freedom of cultural
expression as a signpost to social renewal. In western Europe, regions and
cities believe that the distinctive cultural traits of their communities are essen-
tial elements in their bid for autonomy from national governments. But nation
states themselves have also developed policies designed to identify, highlight
and protect national cultures — notably their heritages and languages.

5.1.10 Some countries in eastern and central Europe have begun to realise
that there is no culture without tradition and no tradition without the thread
of continuity. That is why they are seeking to reclaim their symbols, their cul-
tures and their myths, sometimes not recognising that the passage of fifty —
or in Russia’s case nearly eighty — years, makes this a testing task, as the world
is vastly different at the end of the twentieth century to what it was at the
beginning. For overtly political reasons, some countries involved in the ethnic
conflict of Bosnia and the former Yugoslavia are reinventing, often through
the appropriation and manipulation of folk and popular music, a history they
may never have had in the form in which it is now conceived. For them, the
policy challenge must be to look forward while respecting the traditions of
the past, but not to make the history of the past a burden on the future.

5.1.11 Constructive outcomes of such a process include the enhancement
of community awareness and solidarity; the release of new creative energies
and resources for artistic and cultural exchange; preference for local “hand-
made” cultures as against the anonymity of the mass media; more respect for
the variousness of world cultures and of the growing number of mixed or
“hybrid” cultures; and the revelation of the economic potential of culture.

1. Quoted in an interview in the European newspaper, 15-18 July 1993.
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5.1.12 On the other hand, cultural differences have been a pretext for social
strife, masking economic and political rivalries. They have elicited fears about
the adequacy of one’s own culture and, in a bitter causal link, hatred of that
of others. Cultural symbols are often used as targets or talismans in times of
war. Elsewhere their commercial exploitation by the publicity and entertain-
ment industries have trivialised their meanings.

5.1.13 The re-emergence of linguistic, religious and ethnic divisions, migra-
tion and population growth is stimulating xenophobia and intolerance. Anti-
Semitism has old roots, but still flourishes even in areas where persecution and
emigration have led to the virtual disappearance of Jewish communities.
Regional conflicts may well increase in number and scope as the struggle for
resources intensifies.1 Ethnic and linguistic minorities find themselves on the
wrong side of frontiers. The nomadic Rom or Gypsies have no “‘sponsor” state
and tend to face discrimination wherever they find themselves.

5.1.14 In the last fifty years, European politicians have forgotten about dis-
tinctions, long familiar to historians and social scientists. Some disputes, dri-
ven by political and economic causes, are exacerbated by religious divisions.
This is illustrated by conflicts between Orthodox Christians and Muslims in
the former Yugoslavia. The crises in Northern Ireland, Chechnya, in Algeria
(with severe resonances in France) are variants of the same syndrome. cen-
tral and eastern Europe has become an ethnic cauldron, epitomised by the
war in the Balkans with its terrible list of civilian casualties. ““Sarajevo, like
Andalusia before, like all of Europe’s border zones past and present, is a site
of cultural mixing. What is taking place is a massacre of mixed identities in
the name of ethnic purity””.2 What has also been taking place is a war against
culture.

5.1.15 Inresponse, states in central and eastern Europe have, on the initia-
tive of the European Council, signed a “Stability Pact™, a treaty designed to
ensure respect for ethnic minorities and existing frontiers. It will be restricted
to nine countries — Bulgaria, the Czech Republic, Estonia, Hungary, Latvia,
Lithuania, Poland, Romania and Slovakia — all of which are currently under
consideration for membership of the European Union. This is an important
step in view of the tensions that have surfaced in the Baltic States over the
substantial Russian-speaking minorities and between Romania and Slovakia
on the one hand and their Hungarian minorities on the other.

5.1.16 Old disputes breeding violence can be found elsewhere in the con-
tinent. During their formative years, states tended to erase regional differ-
ences in the interests of central control (more so in France and less in Ger-
many), but now they are confronted by unprecedented challenges to their
authority. The United Kingdom has not yet negotiated a settlement in North-
ern Ireland and worries about separatist movements in Scotland and, less
strongly, in Wales; the opposition of the Flemish and Walloon communities

1. Kennedy, Paul, Preparing for the twenty-first century. Fontana Press. London, 1994.

2. Conference on cultural pluralism in Europe. Discussion document prepared by the organisa-
tion Cultural Co-operation on behalf of the Circle network. London, March 1995.
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divides Belgium; France faces nationalist movements in Corsica and the
Basque country; in Spain, the Basque problem is even more serious and the
Catalans are pressing successfully for greater and greater autonomy; in Italy,
there is a fierce antagonism between the north and the south of the country;
and even in the far north the expansion of the cultural autonomy of the Sami
people has revealed traditional ethnic tensions and induced a backlash from
the other residents of Lapland.

5.1.17 In sum, the integration of the European polities is proving to be a
slow and difficult task. The achievement of political union is still a matter of
anguished debate. A survey of national/European affiliation and attitudes
towards foreigners in 1994 in Eurobarometer 42 (see Appendix |, Table 23 of
this report) is revealing, with a mere 4% of those surveyed regarding them-
selves as Europeans only, compared with 47% considering themselves as
nationals only. Despite the progress that has been made in the years follow-
ing the second world war, Europe is still an aspiration rather than a fact of life.

5.2 Culture beyond frontiers

5.2.1  The triumph of “American culture”. There are axes of power in cul-
ture as in other fields of human endeavour. Throughout the age of empire,
European culture was exported to the colonies (and former colonies, such as
the United States); first, Vienna and then Paris, were widely agreed to be the
cultural capital of Europe and in due course Moscow established itself as an
alternative centre of attraction in communist circles.

5.2.2  As the twentieth century proceeded, the impact of American popu-
lar culture began to make itself felt and it was Europe’s turn to be influenced.
After the second world war, the process of decolonisation and the establish-
ment of world bodies, such as the United Nations and its subsidiaries intro-
duced the new notion of multiculturalism. The Soviet bloc continued to nour-
ish intellectual opposition to capitalism. In this, it was followed, and partly
superseded, by China, Cuba and North Vietnam.

5.2.3 Generally speaking, though, the United States sets the tune; in the
traditional, especially visual arts, the focus has moved since the 1950s from
Paris to New York. For the cultural industries, especially film and video, the
centre of reference has been, and still is, Los Angeles.

5.2.4  The fall of communism and the moves towards integration of west-
ern Europe seemed, among other things, to herald the end of cultural divi-
sions across the continent. However, this has proved to be an illusion. The
fundamental values of different nations and groups have sometimes proved
to be incompatible and the disappearance of the gridlock of the cold war has
revealed what Samuel Huntington called “a clash of civilisations”.1These dif-
ficulties have been exacerbated, or perhaps even superseded, by the grow-
ing dominance of American, or Americanised, popular culture.

1. Huntington, Samuel, “The clash of civilisations?”, Foreign Affairs, USA, summer 1993.
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5.2.5 The West is a complex economic, political and cultural entity, bring-
ing together western Europe, the North and South Americas as well as Aus-
tralasia and South and East Asia. Israel, Japan and South Africa are “associ-
ate” members of the club. It is this club which is both the engine of, and the
market for, the mass electronic culture which is so all-powerful and all-per-
vasive that it looks set fair to render disputes between local, regional and
national cultures irrelevant. Yet in recent years there has been an upsurge of
local cultures in two senses. First, the demand for local supply has not
decreased but increased in the face of globalisation; and, secondly, large busi-
ness enterprises, when establishing themselves in a given place, have become
aware that understanding the local culture and integrating it in their struc-
tures and activities is a sine qua non for efficiency and success.

5.2.6  Continental Europe and the United States are not only economic, but
also cultural competitors. To many Europeans, Americanisation is a major
danger to national cultures; many sympathised with Jack Lang, former French
Minister for Culture, when he referred in 1982 to the “financial and intellec-
tual imperialism that no longer grabs territory, but grabs consciousness, ways
of thinking, ways of living.””1 In fact, the picture is not a simple one of an alien
invasion, in two senses. First, it is interesting to note that émigrés from the
Old World created the culture of the New — not the American Indians nor, at
least at the outset, African Americans. A particular version of European cul-
ture came into being, free from the traditional constraints imposed by Euro-
pean monarchies and aristocracies. In due course it recrossed the Atlantic and
conquered the now enfranchised masses whom the market had endowed
with freedom of choice and real economic influence over cultural production.
Secondly, “Americanisation” has transcended its own national origins and
cultural “elites” and community leaders in the United States see it as posing
as great a threat to authenticity and identity as do Europeans.

5.2.7 In exactly the same way, the Russian Federation and central and
eastern Europe have imported the cultural ethos of McDonalds and Coca-
Cola, courtesy of the free market. American images, products and ideas trav-
el well. In fact, the search for a pan-European culture can lead to an uncom-
fortable conclusion: it is American culture which unites Europeans — or, to put
it more accurately, American-style culture, for it is still at least in part produced
and developed by Europeans. For most of this century, Hollywood has recruit-
ed Europeans to its cause, from Billy Wilder to Arnold Schwarzenegger. Rock
music emerged from African American roots, but in the United Kingdom it
acquired a particular authenticity and international appeal. The globalisation
of the “American dream” is reflected in the fact that its economic motor is
not exclusively American or Anglo-American, as is commonly supposed. It is
based on transnational corporations operating from the Far East and Europe
as well as the United States. Indeed, nine of the world’s top twenty multime-
dia conglomerates (that is, groups involved in at least two branches of broad-
casting, cinema, press, publishing, recording and video) are European, with
Philips and Bertlesmann strategically placed. The internationalisation of the

1. Jack Lang was speaking at the Unesco World Conference on Cultural Policies in Mexico City
in 1982.
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entertainment industry, sometimes with European participation, can be seen
in the continuing global shifts of ownership.

5.2.8  For all that, fears of an American, or “Anglo-Saxon™, cultural hege-
mony are not altogether without foundation, as can be seen if we turn to
questions of language and the rise to prominence of English as a new lingua
franca.

5.2.9 Speaking with tongues.! Linguistic and cultural identities are closely
related. In some societies, especially those seeking national status or revival,
language is at the heart of cultural policy. It is a symbol of independence, tra-
dition and authenticity. A glance at the situation in Latvia, Wales, Catalonia
or the Alto Adige in Italy (to choose a few examples at random) demonstrates
the political and cultural importance given to people’s native tongues. The
purity of a language and its capacity to resist infiltration by others is keenly
felt. It is also often a battleground between the generations and neologisms
are often perceived as emblems of social decline and of the age-old struggle
between young and old, between conservatives and reformers. Subcultures
invent or hijack words as an exclusive entry code and as a means of distin-
guishing themselves from the rest of society.

5.2.10 This is not simply an issue arousing strong emotions among minori-
ties. Speakers of majority languages show similar concerns, as is witnessed by
the French Government’s attempts to protect French and the invasion of for-
eign words by legislation. In fact, there is a European linguistic crisis which
stems from two main causes. It is an unsurprising consequence of the push
for European integration that there is a competition for the continent’s main
language of business and diplomacy. More threateningly for the non-native
English speaking world, the emergence of a global, apparently Americanised,
culture has been accompanied by the growing popularity of English.

5.2.11 There are about twelve supranational languages in the world which
not only function as the first language within their national frontiers but have
a wider regional and global significance as second languages. Many of them
became dominant through the sheer weight of numbers in the national ter-
ritories (for example Chinese) together with their post war economic muscle
(as in the case of German). Others (for example Spanish, French and Por-
tuguese) gained importance as a result of colonisation. Malay, long a trading
language in the Indonesian archipelago, received a powerful boost when it
was adopted, with minor variations, as the national language of the Indone-
sian Republic and Kiswabhili has become the common tongue of East Africa.
However, all these languages now have to compete with English, which out
of the United Kingdom’s imperial past and the political and economic power
of the United States has become the language of global communication in
science and technology, diplomacy and entertainment.

1. This section is indebted to two articles by Abram de Swaan: “The emergent world language
system: an introduction” and “The evolving European language system: a theory of communi-
cation potential and language competition™, in International Political Science Review, Volume
14, No. 3, July 1993. Butterworth-Heinemann for the International Political Science Association.
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5.2.12 Research suggests that whatever the origin of a given language’s
success, its continuing popularity has an inertia of its own, resting largely on
individual preferences as parents and students decide for themselves the lan-
guages in which they will need to be fluent for economic or academic success
and for leisure purposes. Ease of learning, particularly at a preliminary stage,
is one factor that is often taken into account. “People learn a language
because they expect it will help them to communicate with others and they
make anticipatory calculations about the best medium to adopt for them-
selves or for their children. Into these calculations enter their expectations or
the expectations of others, which may result in a highly unstable situation, in
which quite suddenly a ‘tipping point’ is reached and preferences switch
towards an alternative second language. Something similar seems to be
occurring in contemporary eastern Europe and parts of the former Soviet
Union [...] Russian as the central language is now being abandoned in favour
of other supranational languages.”* What we see in the former communist
countries is, of course, a confluence of causes — that is to say, their response
to freedom from an old imperial yoke coincided with the ready availability of
linguistic rivals to Russian to create the “tipping point™.

5.2.13 A pattern of continuous supersession has marked the history of
Europe. From the Roman Empire until the eighteenth century, Latin, the lan-
guage of western Christendom, was the leading medium of international
communication. It then gave way to French among literate elites, at the same
time as individual nation states confirmed and stabilised their own languages
for internal purposes. For many centuries language has been an important
mechanism which has enabled absolutist rulers to assert central political con-
trol. Sub-national languages (for example Catalan or Gaelic) survived with
difficulty and often suffered discrimination.

5.2.14 The post-war process of European integration found French still in a
privileged position. It was the sole official language of the Coal and Steel
Community and although, with the formation of the European Economic
Community, the number of official languages increased to the four of the
original six members, it retained pride of place. In the years that followed the
situation changed and English has grown in importance. This was for three
reasons; first, the Germans have been willing to use English when abroad.
Secondly, the rise of American influence and of the globalisation of the world
economy has meant that English has become more widespread than ever as
an international language. Thirdly, the accession of the United Kingdom to
the EC and later the Nordic countries, together with the expansion of the
number of German-speakers following the unification of West and East Ger-
many, may have shifted the European balance of linguistic influence away
from French.

5.2.15 In central and eastern Europe, German used to be the first foreign
language until it yielded to Russian. With the disappearance of communism,
German is competitively placed to regain its dominance. But the likelihood is
that, as in the former Soviet Union, English will assume the lead. Looking

1. Ibid.
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ahead, most observers predict that diglossia will ultimately prevail across the
continent; that is, Europeans will speak their own national languages and
choose English as their preferred second language for international commu-
nication. The maintenance of an equilibrium between them (and, where rel-
evant, with sub-national tongues), will depend on the vigour with which
national and regional authorities continue to support and promote their lin-
guistic identities. Unfortunately, a balance of this kind would entail a sub-
stantial ““demotion” of French and German with their long history as inter-
national languages. Is there some way in which a leading role for them could
be maintained? It is hard to find a ready answer to this question, but it is in
everyone’s interest to search for it. The cause of European unity will not be
furthered by continuing linguistic resentment.

5.2.16 It may be that the emergence of a lingua anglica is irreversible, but
because languages are a key component of national and local identities and
integral to cultural policies, they need to be protected from discrimination or
desuetude. The European Union has established a European Bureau for Less-
er Known Languages and a modest fund to promote translations from such
languages. For its part, in 1992 the Council of Europe adopted a European
Charter for Regional or Minority Languages and opened it for signature;
unfortunately, as few countries have ratified the charter it remains a dead let-
ter. It seeks to gain support for territorial minority languages as a cultural
resource, to promote their teaching and to encourage their use in public or
private life, in the media and the arts, and in the courts. The charter does not
cover the languages of non-European migrant communities. This is an impor-
tant gap, which merits examination by the Council of Europe.

5.2.17 By the same token Europe will not be economically competitive with
the rest of the world and European integration and cultural understanding will
be delayed if its citizens are not linguistically proficient. The teaching of sec-
ond languages, whether English, intra-European or extra-European should be
given a higher priority than it is in many countries, and the long term impact
assessed from the perspective of cultural policies as well as educational ones.

5.2.18 Free trade in culture? It was highly significant that the dispute over
Europe’s film industries in the face of America’s near-monopoly of global mar-
kets nearly sabotaged the Uruguay Round of multilateral negotiations on
GATT. The GATT negotiations revealed the conflict of interest between the
might of the US audiovisual industries and a Europe concerned with nation-
al cultural identity and diversity, but split between support for protectionist
measures or an open market with limited safeguards for European and
national products. It should be noted that the issue has not so much been
American culture in itself, as the economic and financial means which support
it. Control of production is far more international than is sometimes realised
and, as Hans Mommaas notes, while some grieve “over the presumed loss of
national patrimony and identity, others celebrate the alleged heterogeneity
and the presumed proliferation of choice, freedom and creativity.”’? Likewise,

1. Mommaas, Hans, “The politics of culture and world trade”, in Van Hemel, Annemoon; Mom-
maas, Hans; and Smithuijsen, Cas; Trading culture: GATT, European cultural policies and the
transatlantic market. Boekmanstichting. Amsterdam, 1996.
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neither the Internet nor communication satellites are objects of criticism in
themselves, but are resented for the predominantly “Anglo-Saxon” charac-
ter of their contents.

5.2.19 The American film industry has been hugely successful in collecting
net revenues from other countries, including Europe. It has been estimated
that in 1992 the revenue outflow from Europe (including TV programmes)
was more than US$ 3.7 thousand million, whereas revenues from the United
States into Europe only amounted to US$ 290 million. Recent agreements
between Gaumont and Buena Vista and UGC and Fox in France suggest that,
despite European Community or government action, a takeover of the Euro-
pean film and television industries is still on the cards. Moreover, the US film
industry has surmounted existing European protectionist measures via “quo-
ta quickies” — that is, American producers have made low budget films in
Europe utilising European actors, directors, technicians, etc. to obtain quota
import certificates.

5.2.20 However, some commentators, such as William Uricchio, maintain
that the terms of the GATT debate have obscured more important policy
issues for future years: ““Not only are corporate identities increasingly difficult
to tag with national labels, but their products exist more as textual networks
(films, videos, CDs, comic books, tee-shirts) than as simple movies ... the new
distribution and delivery systems now in development pose an even more
fundamental challenge to the vision of the medium discussed in GATT. At a
moment when ‘video on demand’ looms large on the horizon, discussions of
guotas ... constitute an absurdity.””?

5.2.21 No wonder, then, that two major European studies concern them-
selves with the information and audiovisual industries. The first, a European
Commission green paper, reviews the audiovisual cultural industries (Strat-
egy option to strengthen the European programme industry in the context of
the audiovisual policy of the European Union, April 1994, the ““Pinheiro
Report™). The second document looks at the telecommunication and global
information infrastructure (“Europe and the global information society”,
Recommendations to the European Council, May 1994, the “Bangemann
Report™). They both offer similar diagnoses and strategies: Europe has the
capacity to be a world competitor, but will not succeed without reform of
institutional and production structures. An integrated European ““space” for
the information industries must be established, the telecommunication mar-
kets deregulated and the international competitive edge of producers
enhanced. This appraisal has been echoed in the European Commission’s lat-
est communication on Stimulating dynamic growth in the European pro-
gramme industry (1995).

5.2.22 While the European Commission and national governments believe

they should mainly content themselves with being facilitators, the reports
took restrictive European practices (television quotas and so forth) as regret-

1. Uricchio, William, “Displacing culture: transnational culture, regional elites and the challenge
to national cinema”, in Van Hemel, Annemoon; Mommaas, Hans; and Smithuijsen, Cas; op. cit.
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table necessities. Some economists suspect that such practices are ineffective,
and that they may be imposed as much for “political” as functional reasons.
Others point out that, as in France, they stimulate increased investment for
an industry faced with the “dumping” of American cultural products in the
European market. The trend of discussion, as Schlesinger and Doyle point out
in relation to the Pinheiro Report, is to prioritise “the economic over the socio-
cultural. The most crucial suggestion is that European film and television pro-
duction be stimulated by levies on cinema tickets, broadcasting revenues and
video rentals. This marks a retreat from the use of quotas in anticipation of
the advent of the information superhighway, a communications economy in
which quotas would be unenforceable.”? Similarly, the review process in
respect of the 1989 Television Without Frontiers directive has revealed resis-
tance within the Council of Ministers to French proposals for a reinforcement
of compulsory quotas, though they attracted substantial support inside the
European Parliament.

5.2.23 Itis depressing to observe that, among their long lists of recommen-
dations, the Bangemann and Pinheiro reports paid little attention to three
important areas — the maintenance of cultural creativity; the use of the Euro-
pean cultural heritage (excepting films) as a resource in audiovisual produc-
tion; and support to the new democracies in central and eastern Europe.
These omissions may be understandable in the light of the cultural chapter in
the Maastricht Treaty (with its stress on subsidiarity in cultural affairs), but it
draws attention by its absence to a fundamental question. What are the syn-
ergies between the information industries and cultural production? And how
can they be exploited to the mutual benefit of both sides? These questions
and others are now being addressed by the European Union’s Information
Society Forum — a 125-member committee of representatives from the pub-
lic and private sectors which was set up in July 1995 to explore the social and
cultural dimensions of the information society. Its agenda includes the infor-
mation society’s impact on the economy and employment; basic social and
democratic values in the “virtual community’’; the impact of the new tech-
nologies on public services; education and training in the information society;
sustainable development of technology and its infrastructure; the cultural
dimension of the information superhighway and the future of the media; and
cultural and linguistic diversity.

5.2.24 In the publishing arena, the European Commission’s continuing
opposition to the fixed pricing of books on the basis that it infringed compe-
tition rules in the Single Market, has not prevented publishers in some Euro-
pean countries from maintaining voluntary agreements. However, some of
these agreements appear to be tenuous and, indeed, the price maintenance
system in the United Kingdom, the Net Book Agreement, collapsed in 1995.
Will uncontrolled price competition benefit the consumer in the short term,
but at the expense of the closure of small bookshops and the reduction of
choice in the long term? So far, the evidence is inconclusive; for example, in

1. Schlesinger, Philip, and Doyle, Gillian, “Contradictions of economy and culture: the European
Union and the information society”” The European Journal of Cultural Policy, Vol. 2, No. 1. Har-
wood Academic Publishers. The Netherlands, 1995.

79



In from the margins

Finland, where a system of fixed prices was abolished in 1970, some voices
still call for its return, but major publishers see no reason to agree. Initial find-
ings from the United Kingdom suggest that deregulation may not have dam-
aged smaller bookshops in the way predicted — nor, incidentally, has it led to
significant increases in book sales after an early surge. The impacts of any
relaxation in fixed book pricing, together with the effect of VAT on books
needs to be monitored.

5.2.25 The challenge from the Orient. The 1980s saw the industrial com-
ing of age of the Far East and South-east Asia, with far-reaching economic
and cultural consequences. The triumph of the Japanese manufacturing
industries, focused on cars, the electronic industries and computers, and the
universality of Japanese foreign investment have been quickly followed by
the growth of the South Korean and Taiwanese economies and the begin-
nings of a challenge from mainland China, spear-headed by Hong Kong. Evi-
dence of the confidence of the Far Eastern and South-east Asian economies
is not simply manifested in the erection of the world’s tallest buildings in Kuala
Lumpur and Shanghai, but in the planned completion of the world’s largest
cultural complex in Singapore before the millennium.

5.2.26 Following the second world war an Asian diaspora has introduced
the west to aspects of eastern life-styles (for example, in catering). California,
the world’s entertainments capital, has witnessed the most substantial “inva-
sion”, doubtless because of its location on the edge of the Pacific ocean: peo-
ple of Asian descent now account for 30% of the population and whites have
lost their numerical majority. This has been accompanied by significant invest-
ment, from Japanese companies in particular, in the audiovisual and music
industries.

5.2.27 While Asian culture has been increasingly westernised and western
expertise in some areas remains highly valued (Japanese companies go to
considerable efforts to recruit European designers), there are signs that a
reverse process is gaining ground. The popularity of martial arts films from the
beginning of the 1970s, and the Chinese and Taiwanese ‘new wave’ of film
makers since, as well as computer games and Asian food, suggest that east-
ern cultural products and attitudes may assume a new importance in the
future.

5.2.28 The invasion of central and eastern Europe. The main challenge fac-
ing cultural policy makers in central and eastern Europe centres on the bal-
ance between continuity and change. The Russian film maker, Nikita
Mikhalkov, has pointed to the contradiction between “wild capitalism”,
which is running riot, and Russia’s fundamental cultural values.* Although the
countries in the former Soviet bloc have their own individual problems which
make generalisations risky, this appears to be typical of the region as a whole.
While happy to have emerged from the era of communist rule, many artists

1. Spoken at an international conference, convened for the World Commission on Culture and
Development and the European Task Force by the Russian Ministry of Culture, Culture and
development in the countries in transition (Moscow, 19-20 June 1995).
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and intellectuals do not wish to see this episode in their history to be entire-
ly forgotten and argue that its achievements, notably the high official value
which was given to culture, should be built on rather than set aside. As W.L.
Webb observed of those countries that used to be under the Soviet umbrel-
la: “The last five years have been a great learning experience, in which peo-
ple have emerged from confusing times with clearer heads: not without some
nostalgia for the stodgy stability and simple educational and welfare benefits
of the old regime, but rejecting, nevertheless, any idea of returning to a sys-
tem that had been imposed on them from the east, from not-Europe.”! Two
years on from that observation can we be so confident that there is not grow-
ing support for a return to a system which at least offered a sense of securi-
ty and full employment?

5.2.29 Economic liberalisation has not immediately fulfilled the promise of
a better life. ““[...] people counted on obtaining quite basic things without any
delay: economic recovery and the freedom to travel. Because of widespread
scepticism towards communist propaganda people also refused to believe its
claims that something like a recession was possible in the West. At the same
time, many people imagined [ ... ] that if only you have a new state you would
be given a passport and be able to travel to the west.”2

5.2.30 Disillusion quickly set in. The arrival of the free market has exacer-
bated intercommunal tensions. As Professor William Paterson has observed,
“liberal democratic ideas which were so potent in delegitimising communist
regimes are much less powerful in creating and sustaining liberal democratic
regimes in states unsupported by civil society and tortured by communal and
ethnic division.””3 Democracy would have a greater chance of success if the
wealthy west accepted a greater degree of responsibility for helping eastern
European societies and was able to respond more generously and sensitively
than it does to their needs.

5.2.31 Release from a long period of ideological and political control has re-
invigorated ethnic minorities. Some of them find themselves on the wrong
side of national frontiers, which, as among Magyars in southern Slovakia or
(catastrophically) in the former Yugoslavia, they would like to see redrawn.
Some communities look back to their pre-industrial roots and link ecological
with cultural concerns, as in the northern regions of the Russian Federation.
Under communist rule, indigenous peoples were subjected to *“‘economic
modernisation” and, despite the Soviet Union’s ostensible promotion of “folk
cultures™, to linguistic and cultural discrimination. Their spokespersons, refer-
ring to the draft United Nations declaration of indigenous rights, have
appealed to international organisations and world opinion, seeking compen-
sation for the past and prevention of present and future damage at the hands
of “rampant capitalism™. For them, environmental concerns and the “ecolo-
gy”” of human growth transcend the claims of ever increasing productivity. It

1. Webb, W.L., Media, market and democracy, Index on Censorship 6, London, 1994.
2. Livingstone, R., (trans.) “Back to the future”, published in Polityka. Poland, 1994.

3. Paterson, William E., “Europe undivided: from spring in winter to winter of despair”, in A win-
dow on Europe, edited by Geraldine Prince. Canongate Press. Edinburgh, 1993.
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is customary to argue that the preservation of indigenous cultures is impor-
tant because they are repositories of accumulated traditional knowledge
which links us all to our ancient origins. However, there is ample evidence (for
example in the cases of the Sami people of Scandinavia and the indigenous
peoples of the Russian Federation) that it enriches present-day intercultural
and avant-garde artistic creativity.

5.2.32 In eastern and southern parts of the Russian Federation and the
Commonwealth of Independent States, majority cultures are Islamic rather
than European and for their new governments access to western influence
and alliances does not simply raise the issue of independence within the
“common European house™, but whether or not they belong to Europe at all.
As a half-way house, perhaps the creation of a Eurasian ““cultural space”
would be a way forward, although what this might mean in practice is not so
clear and would call for thoughtful debate.

5.2.33 The role of artists and intellectuals in the downfall of the communist
system is well known. They were the inheritors of a dissident tradition that
goes back as far as Pushkin and the Decembrists in Russia. Some explicitly
saw themselves as representative of historic values, whether they were the
exiled Solzhenitsyn or an Estonian intelligentsia which looked back admiring-
ly to its forbears in the nineteenth century, Herderian cultural nationalists.
Others, headed by Vaclav Havel, were internationalist liberals inspired by the
ferment of the 1960s in the West.

5.2.34 Inacertain sense, they won a pyrrhic victory. Central control by Min-
istries of Culture and censorship has been largely abandoned, at least on the
surface. Decision-making is being devolved to regional and local authorities,
or to quasi-independent public “foundations” — although sometimes without
the necessary resources. But with all of this their central role has faded. The
need for an unofficial opposition has disappeared and art no longer has the
direct political function it used to. Also, the high status which the state con-
ferred on ““official” artists has become a thing of the past.

5.2.35 The situation in Estonia is not untypical of a general decline in the
value given to culture. According to the Council of Europe’s Cultural policy
in Estonia, “since independence was restored, the arts and culture have no
longer been the main lever of political interests or a prime mover in political
and social development. Some content analyses of the Estonian press suggest
that people’s interest in the cultural debate and in the arts themselves has
been waning. These observations have been interpreted as signs that brute
political and economic forces have taken over the public scene and that poli-
tical and economic interests instead of intellectual ones are increasingly guid-
ing people’s thoughts and actions.””?

5.2.36 The dismantling of the old arrangements is by no means proceeding
at an even pace. Thus the intellectual communities in some European coun-

1. Cultural policy in Estonia, report by a European panel of examiners, European Programme of
National Cultural Policy Reviews. Council of Europe Publishing. Strasbourg, 1997.
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tries argue that governing regimes are in essence new versions of the old and
that freedom of expression is still at risk. Thus, writing of Serbia, Milena Drag-
icevi¢-Sesi¢ observes: “Culture and cultural policy in Serbian society today are
still deeply dependent on the old models of cultural policy and organisation
of the institutional system on the one hand, and on the other, on the demands
of certain intellectuals, oriented mostly towards the national question and
national culture [...]. The belief in the possibility of reforming cultural life,
especially within the institutional system of cultural life, such as appears in
post-totalitarian societies, is dangerous, since it is based on the notion that
the entire state and cultural apparatus, accustomed to working, thinking and
behaving in accordance with the rigid norms of totalitarians, can be painless-
ly and efficiently changed overnight, by accepting the rhetoric of ‘new’ post-
totalitarian, but hardly democratic society.”?

5.2.37 Serbia is, of course, by no means representative of the region as a
whole, but it is not alone in finding the transition to democracy a bumpy ride;
the essential reason being that democratic norms are being incorporated into
cultural life by the old administrative and cultural apparatus of the state,
inherited from totalitarianism. A heavily nationalistic bias is emerging. “[The]
space for freedom is opened selectively, in accordance with the politics and
cultural policy of the cultural and political bureaucracy. Replacing texts about
the partisan war, communism and revolution by others on the battle of Koso-
vo or St Sava, only shows the limits of the space for freedom in post-totali-
tarian society.”2

5.2.38 In most former socialist countries the move to free market econom-
ics has been extremely painful. Production has fallen, currencies have
collapsed and the standard of living has nose-dived. Often cultural spending
as a proportion of overall public expenditure has remained stable, but
has declined sharply in real terms (in some countries external financial
support has been helpfully provided by the Soros Foundation, the brainchild
of the Hungarian-born financier George Soros). The situation is not helped
by the understandable preoccupation of governments with infrastructural
problems, nor by the evident decline in discretionary income (for instance,
the intelligentsia and other consumers of books cannot afford the prices
which publishers in free market conditions are forced to charge). Arts organ-
isations are closing down or restricting their activities. Bulgaria offers
an example of what is happening; according to official figures, its GDP fell
by 9.1% in 1990, a further 16.7% in 1991 and 12.6% in the first half of
1992, although, unusually, it has succeeded in maintaining the real value of
its cultural subsidies. The purchasing power of the population has dropped by
more than 30%. Between 1987 and 1992 the number of theatre perfor-
mances decreased by 40% and the annual number of cinema attendances per
capita from nine to two. There is some irony in the fact that the cultural sec-
tor is being forced, on the one hand, to be more independent in raising rev-
enue from non-public sources, yet, on the other, is becoming more depen-

1. Dragicevi¢-Sesi¢, Milena, Cultural policy, the institutional system and art trends. Institute of
Social Sciences, Forum for Ethnic Relations, Belgrade, 1995.

2. Ibid.
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dent on governments subsidies and, in effect, de facto government institu-
tions.

5.2.39 The decline in attendances is as alarming as the financial problems,
as well as being a contributory factor. According to Jacek Sieradzki, Polish the-
atre critic: “The myth of the big cultivated audiences in our countries, was
one of the most successful achievements of communist propaganda. They
pulled it off by keeping theatre tickets [...] low — and, of course, by packing
the house with groups from factories and schools™.1

5.2.40 At the same time, the impact of globalisation has made itself felt in
central and eastern Europe and imports of cultural goods of all kinds from the
west have risen. A small, but telling, indicator comes from Timisoara in Roma-
nia, where, apparently, the average consumption of Coca-Cola is higher than
anywhere else in Europe — nearly 200 bottles of Coke a year for every inhab-
itant.2 Imre Borbely, a local member of parliament, commented: “This is not
the democracy we fought for. This is mass western culture that washes away
all the region’s character.”

5.2.41 To choose another instance, cinema-going in Estonia, as elsewhere,
has fallen sharply, but the previous dominance of the screens by Soviet prod-
uct has been replaced by Hollywood movies which take up 93% of all import-
ed films. For both artists and rulers, who sought freedom on a nationalist
platform, the irony is bitter. An Estonian commentator writes of the incom-
patibility of tradition and the free market: “In most political dinner-table
speeches one tries to unite both [extremes], at first singing praise to the free
market without any restrictions, and capitalist competition, and then shed-
ding a few tears about the disappearance of the feeling of national unity,
strong family ties and the emergence of a moral crisis. Unfortunately social
scientists find connections between these two phenomena.””3 The desire to
preserve traditional values, sometimes in the form of a kind of national mys-
ticism, is powerful in countries such as Latvia, where the overthrow of Rus-
sian rule is nicknamed the “Singing Revolution” because demonstrating
crowds chanted folk songs. However, it is not clear that traditionalism is any
longer a viable political and cultural option. As one Latvian cultural expert
observed at a recent conference on culture and development: *“By idealising
it, we are living our past again. It is to be hoped we will soon get over it and
look to the future.”4

5.2.42 The invasion of western culture represents a very considerable chal-
lenge to societies in flux and without the public resources for the time being
to mount a convincing response. It feeds the revival of irredentist nationalism

1. Quoted in Sullivan, Scott, “Artistic freedom”, Newsweek, USA, 3 April 1995.

2. “Romania tastes the American dream”, the European newspaper, 31 August-6 September
1995, London.

3. Cultural policy in Estonia. National report, European Programme of National Cultural Policy
Reviews. Council of Europe Publishing. Strasbourg, 1997.

4. Via Virtmane at the international conference on “Culture and development in the countries in
transition” (Moscow, 19-20 June 1995), op. cit.
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and in the long term could threaten the cause of European integration and
co-operation.

5.2.43 Cross-border traffic. Nationality, territory and language may define
the arts, but it has rarely been able to confine them. Intellectually speaking,
most artists dispensed with continental frontiers long ago. Germany, once its
rich musical, operatic and theatrical infrastructure had been rebuilt, proved a
magnet for talented young performers unable to find work experience in their
own countries. London nurtured disaffected theatre practitioners in the
1960s, who were a catalyst for a new radical theatre and a surge of theatre
writing, while more seasoned theatre directors — among them, Peter Brook,
Giorgio Strehler and Lluis Pasqual — found the embrace of a cosmopolitan and
well-funded Paris hard to resist in subsequent years.

5.2.44 Today, the arts continue to be enriched by international contacts.
However, as we have seen, the scope and pace with which global media
developments are taking place and the implementation of world-wide mar-
keting strategies, have added a new dimension to the internationalisation of
the arts. These developments pose a challenge to the policies of European
countries, especially the smaller ones, which (as we have seen) face being
overwhelmed by industries that have the power to disseminate cultural mes-
sages on a vast scale and threaten to erode the distinctiveness of national and
regional identities.

5.2.45 Perhaps in reaction, a new fascination with the local and with “dif-
ference” has emerged. It is complemented by a trend known as “glocalisa-
tion”. This is less a reaction against globalisation than a realisation by the
multinational companies and other major international players that strategies
for a global market must at one and the same time be international and local.
This point is also well understood by European institutions, such as the Coun-
cil of Europe and the European Union, which balance the principle of har-
monisation across the continent with subsidiarity and the encouragement of
local and regional networking.

5.2.46 In this new climate, the dynamics of international cultural co-opera-
tion are undergoing fundamental change. From being government-spon-
sored and controlled from above, exchanges are becoming more and more
direct or horizontal — artist to artist, producer to producer, arts organisation to
arts organisation and city to city. There has been a shift, especially in theatre
and dance, from ready-made product to joint explorations, experimentation
and co-productions. Until the late 1980s, drama, dance and opera produc-
tions were rarely conceived in international terms and as a result such collab-
oration as did exist was often beset by practical problems.

5.2.47 Today, cross-frontier traffic in the arts in Europe has been trans-
formed and the reasons for this are not hard to find. Co-productions and joint
exhibitions facilitate cost-sharing and transnational touring enables compa-
nies to achieve economies of scale and to penetrate new markets. Partner-
ships stimulate the mutual exchange of ideas and comparison of practice, and
so create subtle impulses for artistic development. The exposure of artists to
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new audiences and critics contributes to their professional development and
enriches the enjoyment of audiences, as well as adding the programme vari-
ety at venues and festivals. The increased mobility of performers has resulted
in a mushrooming of training and research opportunities through workshops
and masterclasses.

5.2.48 Unsurprisingly, a range of Europe-wide networks has come into
being to facilitate the exchange of information, people and artistic product.
At present, depending on definitions used, there are upwards of 100 active
transnational European networks in the arts and heritage field and the num-
ber is likely to grow. According to a recent survey, “there are networks of tex-
tile artists, of cultural centres in historic monuments, of jazz programmers, of
multidisciplinary centres in old industrial sites, of residential centres for artists,
of poetry translation centres, of performing arts professionals, of cultural
management training centres, of asylum cities which offer refuge to perse-
cuted writers and artists and many, many more.”’%

5.2.49 These constructive developments are not taking place uniformly
across the continent and this may bring into being a cultural version of the
“two-speed” Europe which some predict in the monetary field. It may be
resisted by the further encouragement of Europe-wide networks of arts prac-
titioners and promoters which can disseminate the advantages of good prac-
tice, including schemes that facilitate job ““shadowing’ such as Seeding a Net-
work, which enables theatre practitioners from eastern and central Europe to
gain direct experience of the work of their counterparts in the UK. Unfortu-
nately, networks are prone to financial insecurity and, unless they can be
properly resourced, they risk either becoming electronic databases because
their members cannot afford to meet, or “elite clubs” of those who can.2
Indeed there is ample evidence to suggest this is already happening.

5.2.50 The shift of emphasis towards a freer networking by individuals and
groups has not yet been fully recognised by governments, whose interna-
tional strategies were designed for a different time and different geo-political
realities. Their approach, whether driven by foreign ministries or mediated
through cultural institutes, generally remains inextricably linked to the
requirements of diplomacy, is essentially concerned with the presentation
abroad of positive images of a nation state and is the servant of political pri-
orities. It is true that in recent years some international cultural agencies (for
example, the Goethe Institute and the British Council) have directed their
efforts more precisely at “cultural relations™, which are intended to promote
understanding and co-operation rather than to win a one-sided advantage
and so are more neutral in their impact. This is an important distinction, but
it remains difficult to disentangle policies for international co-operation from
ambitions to enhance a country’s influence in the world or its trading poten-
tial. Moreover, the 1990s have seen budgetary cutbacks in the work of many
cultural institutes and the emergence of new political imperatives. If real

1. Staines, Judith, Working groups, network solutions for cultural co-operation in Europe. Euro-
pean Forum for the Arts and Heritage. Brussels, 1996.

2. Ibid.
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mobility of arts practitioners is to be achieved, it is time for governments to
re-examine their international cultural policies, so that they encourage and
support unofficial and independent exchanges which more adequately reflect
contemporary arts practice and the new political environment in Europe.

5.2.51 Programme policies at supranational and intergovernmental levels
have singularly failed to meet the new demand for cultural interaction. Their
impact has been weakened by a concentration on one-off project grants as
distinct from the provision of multi-year funding that would facilitate the
development of more permanent cultural partnerships. Arguably, the Euro-
pean Commission’s relative lack of response so far to Article 128 of the Maas-
tricht Treaty is not just a missed opportunity to “contribute to the flowering
of cultures of member states, but also marks a failure on the part of the
Council of Ministers to understand that marginal resources will only produce
marginal outcomes. For its part, the Council of Europe, through its Council
for Cultural Co-operation, has been a valuable reference point for the
exchange of information and policy ideas, but while the exponential growth
of its membership since 1989 has been universally welcomed, its already frag-
ile budget has not been correspondingly raised.

5.2.52 The Mediterranean rim: a new cultural dynamic. A new and signif-
icant space for cultural co-operation is emerging as a result of recent
Euro-Mediterranean agreements at a supranational and intergovernmental
level. The southern rim of the Mediterranean is regarded by many Europeans
as a source of unresolved problems, of arrested development, uncontrolled
migration and fundamentalism. Yet the Mediterranean rim is being revealed
as a rich, and until recently, untapped resource for European co-operation.
This process is being led by a new approach to cultural relations and net-
working.

5.2.53 The framework for Euro-Mediterranean co-operation was estab-
lished by European Union programmes such as Med-urbs (which promotes
collaboration between local authorities in Mediterranean rim countries
through economic development, social stability, management of the envi-
ronment and quality of life), Med-media (which supports networking and
projects between media professionals and public and private media institu-
tions) and Med-campus in the field of university exchange. The cultural
dimension was strengthened when Ministers for Culture from more than
twenty countries met in Bologna in April 1996, to translate partnerships into
action on cultural heritage, including the exchange of experience, skills train-
ing and promotion of heritage. This has since been transformed into a pilot
European Commission support programme.

5.2.54 Literature has also been a focus for co-operation, with such initia-
tives as the Mémoires de la Méditerranée to encourage the translation of
contemporary Arabic writers into European languages, the work of the Tole-
do School of Translators and the creation of a Mediterranean Booksellers Net-
work with the support of the Fondation Seydoux pour la Méditerranée and
the European Cultural Foundation. The Mare Nostrum is not only the home
of the great originators of European civilisation, but in today’s world is a meet-
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ing point for three continents all in the throes of change — Africa, Asia and
Europe. The countries on the Mediterranean’s northern shores have a lead-
ing role to play not only within their own continent but on the international
stage.

5.3 The renaissance of regions and cities

5.3.1 Culture and regional aspirations. As the world becomes more
homogenous, it is natural to try to differentiate one’s own experiences from
those of others. This motive may have prompted the unfolding of regional-
ism in the 1970s and 1980s (for example in Flanders, the French regions,
Lombardy, Scotland and Wallonia), but there are other powerful economic
and political explanations for the phenomenon. Economies of scale are mak-
ing way for what one might call economies of scope — where size is not the
prime organisational criterion so much as an ability to select partners for
strategic alliances. This is why both commercial companies and governments
are opting for structures in which small, strong units operate flexibly inside a
large overall organisation and/or outside it as sub-contractors. Denis de
Rougemont predicted this development in his Open letter to Europeans: “In
the Europe of tomorrow [...] the regions will very quickly form, organise and
assert themselves. And, since they will be young and flexible, full of vitality
and open to the world, they will enter into exchange relationships as fre-
guently and extensively as possible. They will tend to group together accord-
ing to their affinities and complementarities, and according to the new reali-
ties which have formed them [...] It is on the regions that we shall build
Europe [...] The policy of European union must now be to efface our divisions
and give free play to our diversities.”!

5.3.2 Regions — at least those comparable in size and development with
small and medium-sized nations — are showing themselves to be adept at
operating in the new global economy, especially through the medium of part-
nership with other regions. Their sense of identity can rest on a shared her-
itage or history, a particular natural environment, or a major economic enter-
prise. Michel Bassand points out: “There is no incompatibility between
regional identity and awareness of the world — on the contrary greater open-
mindedness means that regional identity must be strong and shared. A region
will be more of a dynamic and authentic partner of the other regions of
Europe and the rest of the world if its identity is living.”2 If it can muster a
consensus among its various constituencies — politicians, trade unionists,
industrialists, banks, intellectuals and the media — it is in a position to assem-
ble enough power to make them effective players on the European scene. The
shift of power from nation states to supranational bodies, such as the Euro-
pean Union, has coincided with devolution to regions and localities; regions
have the advantage of being comparatively new and so less encumbered with
responsibilities and bureaucracies than local authorities and inherently more
flexible in their approach.

1. de Rougemont, Denis, Lettre ouverte aux Européens. A. Michel. Paris, 1970.
2. Bassand, Michel, Culture and regions of Europe. Council of Europe Press. Strasbourg, 1993.
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5.3.3  The main European regions are often a mixed bunch of territories
ranging from ““national” communities with considerable internal ethnic and
cultural cohesion (for example Lombardy and Catalonia) to zones of admin-
istrative convenience. In the former case, they are sometimes over-preoccu-
pied with a nostalgia for past glories. Nevertheless many regions are proving
to be the fulcrum of some of the most imaginative socio-economic ideas to
have emerged in recent times.

5.3.4 ltisdifficult to establish a definitive count of the number of European
regions. The Assembly of European Regions is an independent association
of 269 member regions (1994), mostly drawn from western Europe. The
Council of European Municipalities and Regions is made up of national
federations of local, provincial and regional authorities and has a member-
ship of some 100 000. The forty member states of the Council of Europe
send local and regional representatives to the Congress of Local and Region-
al Authorities of Europe which has important consultative powers. Since 1994
the Committee of the Regions (COR), a statutory body of the European
Union, also plays a consultative role. At present the COR is responsible to
the Social and Economic Committee, but it is expected that when the Maas-
tricht Treaty is revised the COR will become a free-standing Community insti-
tution.

5.3.5 Interms of expenditure and resources, European regions are as vari-
ous as their demographic profiles and political status. However, where they
have political and executive powers, they usually show higher rates of spend-
ing than nation states (although somewhat lower ones than local authorities).
They tend to be areas where economic development and cultural develop-
ment are correlated and sustainable development is a characteristic of region-
al dynamics. They often have a large urban centre at their heart and are a cul-
tural counterweight to a powerful metropolis.

5.3.6  Decentralisation has stimulated much potential for synergy between
culture and the arts and the needs of regional and/or local government.
Regional heritage policies have a high profile in historic territories with their
own unique characteristics — for example, in architecture, food and landscape.
Regions and large regional urban centres are well suited to effective cultural
distribution both from the point of view of touring events and audience trav-
el times. Newspapers and television and radio stations often have regional
catchments and populations are large enough to justify substantial financial
investment and the full range of marketing opportunities. Arts associations of
various kinds increasingly look beyond cities and towns to regional aggre-
gates.

5.3.7 Regions of an average or slightly above average size (and major
cities) are able to offer a full range of university education, including educa-
tion in the arts and arts training. Library networks are large enough to justify
the expense of sophisticated central service and planning units. The wealthi-
er the economy, the smaller is the viable catchment area: in the Nordic coun-
tries, for example, well-resourced library systems are managed by the mu-
nicipalities.
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5.3.8 Inter-regional, and indeed inter-urban, co-operation is a growing
force in Europe. The Council of Europe has had an enthusiastic response to
its scheme to encourage this kind of collaboration. Regions which cross
national frontiers have begun putting forward common programmes and
regions of all kinds are working with partners across Europe and further afield.
Cities are also networking across the continent, entering into twinning
arrangements and through consultative fora are building a stock of shared
experience. Unfortunately little systematic data has been gathered to meas-
ure these developments.

5.3.9 Can cities be renewed without culture? Another way of looking at
Europe is as a network of cities. Cities have long been centres for all the tal-
ents and promoted cultural opportunities and freedom. In many European
countries (for example, France, the Netherlands and the United Kingdom),
they spend far more on culture than regions, especially those which do not
have authentic ethnic, linguistic and cultural identities that mark them out as
distinct from their neighbours. Great conurbations such as Lyon, Birmingham
or Frankfurt, are as wealthy and populous as small states and boast substan-
tial cultural programmes; Moscow has a larger cultural budget than the Min-
istry of Culture for the Russian Federation. But even market towns and me-
dium-sized cities are proud of their local traditions and appear happy to in-
vest in culture and the arts.

5.3.10 The city has been one of the beneficiaries of the weakening of the
nation state as a unit for social and political integration.! The roots of medieval
urban autonomy and of the city state as a base for a “republic” have been
revived and have inspired contemporary urban strategies. The search for civic
identity has become all the more urgent in the light of the many factors that
tend to segmentation and alienation, including social mobility and migration,
a wider range of consumer goods leading to multiple niche markets, the
arrival of a global culture, deregulation of housing and the real estate market
and cutbacks in welfare provision. The suburbanisation and modernisation of
cities in the 1950s and 1960s led to the decline of their centres: historical sites
were torn down to make room for an urban landscape, dominated by the car,
large office spaces, mass-oriented shopping malls and high modernist archi-
tecture which celebrated “instrumentality rather than aesthetic distraction or
spatial security”.2

5.3.11 In many European cities, the gap between the poor and the rich has
been widening. Absolute poverty still exists, even in corners of the richest
societies, but, defined in relative terms, it is widespread, creating an under-
class of exclus — people who watch affluence and the political process from a
disempowering distance. In many western countries, the middle classes are
leaving city centres or outlying suburbs with poor quality housing for resi-
dential neighbourhoods, and the retail trades are following suit.

1. This section is indebted to Corijn, Eric, and Mommaas, Hans, “Urban cultural policies in
Europe”, a background paper commissioned by the European Task Force. Council of Europe.
Strasbourg, 1995.

2. Ibid.
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5.3.12 Urban planners are emerging from a long period of post-war, mod-
ernist reconstruction (whether market-oriented or driven by western social
demaocrats or eastern command socialists). Conservation of heritage and the
environment have become live issues. However, few know how to address
the management of cities in ways that will moderate adverse social trends and
civilise market distortions. In many megalopolises, inadequate public trans-
port and the tyranny of the car have created as yet unsolved problems. The
well-meaning but misplaced policies of the 1950s and 1960s have resulted in
a built environment which is not conducive to social or cultural interaction.
They have all too often destroyed old communities and replaced them with
soulless public housing which have become zones of deprivation and disor-
der.

5.3.13 Inner cities or certain suburbs have become breeding grounds of
crime, drug problems and social unrest. Some local authorities are beginning
to apply cultural policies as one response to the traumatic transition from
industrial to post-industrial societies. Such policies are seen to have a contri-
bution to make to the provision of a secure environment for citizens and to
the reduction of street crime among young people. In that case, there is a
good argument for non-cultural, domestic security budgets to contribute to
support for the arts. An innovative example of this approach was the decision
by the probation department of Birmingham City Council to fund an arts cen-
tre, the Cave, to cater for disenfranchised and sometimes criminal young
black people.

5.3.14 Municipal authorities have recognised the role culture plays in eco-
nomic revitalisation, in addressing today’s multi-ethnic, multicultural realities,
in the contribution it can make to social integration and emancipation and in
the reassertion of the city centre as forum of public social life. At the local lev-
el it is acknowledged that culture can play a role in job creation. Although arts
advocates have on occasion exaggerated this effect, there is clearly potential
to be realised provided that there is effective co-operation between cultural
and employment departments at every tier of government. These ideas went
hand in hand with a recognition that cultural policy entailed supporting more
than the “high” arts and local government began to interest itself in popular
and youth cultures and in the cultural industries. This trend was heralded by
the now abolished Greater London Council between 1981 and 1986.

5.3.15 In addition to its contribution to community life and the solution of
social problems, culture is increasingly seen as an instrument to transform a
city’s image (for example development of flagship projects such as the
Antigone district in Montpellier, and Centenary Square in Birmingham) or to
regenerate inner city areas by creating new ‘cultural’ quarters, such as Frank-
furt’s new museums area, Sheffield’s cultural industries quarter or Dublin’s
artists’ quarter at Templebar, or to restore life and confidence to city centres
at night, as in the Estate Romana (Roman Summer) festivities between 1976
and 1985. Traditional businesses (bookshops, record shops, independent cin-
emas, etc.) can be preserved and up-dated and new ones can be created
(recording studios, crafts and design workshops, multimedia companies, etc.),
so creating employment for cultural workers. The cultural industries are
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important generators of employment and, in recent years, the number of
small and often under-capitalised enterprises (SMEs), both creative and tech-
nological, has mushroomed, especially in the audiovisual and music indus-
tries. The growth of “cultural quarters” in cities has been noted by the Coun-
cil of Europe’s Culture and Neighbourhoods project.

5.3.16 Experience of best practice suggests that there could be a role for
local and regional authorities, within a national framework, to establish devel-
opment strategies for cultural industries that build alliances between business
and culture to their mutual benefit. These strategies would promote produc-
tive relationships between the cultural and corporate sectors and the cross-
fertilisation of skills and resources, in particular the strengthening of business
acumen, the promotion of export marketing opportunities and integrating
the arts and cultural industries more closely with trade and business develop-
ment. Practical measures could be adopted, such as the use for cultural pur-
poses of redundant or empty premises. It is especially important to preserve
and transform traditional businesses (bookshops, record shops, independent
cinemas, etc.) whose disappearance impoverishes cities, as well as stimulat-
ing the development of new ones (for example recording studios, crafts and
design workshops, multi-media, etc.), which create employment for young
cultural workers.

5.3.17 Avibrant cultural life has become an accepted signal to indicate oth-
er creative potential (for example in technology or social innovation). It
received a symbolic imprimatur when the European Union established its
series of European Cities of Culture from 1985. Their political importance now
is evident from the extent to which cities compete for the title. The former
Arts Council of Great Britain launched a national scheme to nominate annu-
ally a city or region of culture in the United Kingdom, specialising in a differ-
ent art form (for example Birmingham City of Music in 1992, East Midlands
Region of Dance 1993, Manchester City of Drama 1995) to run until the mil-
lennium, which has not only encouraged significantly increased local spend-
ing on the arts, both by public authorities and the private sector, but has had
some success in identifying and publicising examples of good policy practice
and, in particular, the establishment of integrated strategies. This may pro-
vide a useful model for other governments which wish to encourage decen-
tralised cultural development and raise awareness of culture.

5.3.18 An important feature of cultural policy is the changing relation
between culture and the market. The market was once thought to disrupt the
free development of the aesthetic process, but contemporary urban strate-
gies have blurred the boundaries between the logic of artistic representation
and the imperatives of competitive production. From one point of view this
is likely to stimulate cultural innovation by encouraging a continuous search
for new audiences. This will not necessarily mean mass audiences, for, given
the increase in cultural opportunities, the cultural market embraces a multi-
plicity of niche markets, serving an ever-widening variety of audiences.

5.3.19 In many ways local government has been more imaginative and
innovative in the cultural field than national ministries and arts councils; cities
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have scored some resounding successes. Large sums of money have been
invested. Commerce and industry have played a part too in partnership with
the public sector; the system of “planning gain” in the United Kingdom,
through which commercial land and property developers are given planning
permission on condition that they also finance a desirable public cultural or
community project, either as part of their development or elsewhere in the
locality, has produced useful results despite pressure by developers to aban-
don it. Public authorities elsewhere might wish to consider adopting a similar
approach.

5.3.20 However, some observers look at all these developments dismissive-
ly. Instead of a move towards diversity and creativity, they see cultural uni-
formity and the victory of the commonplace. Too often they find urban pub-
lic space dominated by the banalities of high-profile global architecture. For
them the rise of “international modernism™ (that is, the increasing interde-
pendence of urban cultures and transnational economies), prestigious archi-
tectural projects, festival agendas and other features of cultural regeneration
have meant that megalopolises have begun to resemble one another more
and more closely.

5.3.21 Culture-led revitalisation strategies have, indeed, often focused on
civicimage-building and inter-urban competition at the expense of support for
local cultural infrastructures and resources. Cities are competing in the inter-
national beauty parade in the hope that they can attract industry and invest-
ment from large or multinational companies. They have offered an invitation
to consume, either in terms of the actual purchase of products or of the enjoy-
ment of vistas and spectacles. While there is no doubt that such strategies have
attracted new consumer groups and stimulated inner-city ““sociability”, they
run the risk of overlooking the indigenous cultural production and training
infrastructure, and of fragmenting local social and political cohesion.

5.3.22 Four issues arise from an internationally competitive, image-based
approach to urban renewal. There is the risk of widening the gap between
glamorous city centres and marginalised urban minorities. Cities become
increasingly dependent on imported culture, weakening the local creative
base. They are then in danger of losing local, social and political support.
Finally, high-profile inner-city cultural “packages’ are often unrelated to the
rest of the urban fabric.

5.3.23 While cultural quarters are economically valuable and add to a city’s
public liveliness, they can lead to gentrification, displace local residents and
facilities and set off sharp rises in land values, rents and local costs of living
that drive out artists and artists’ studios and workshops. These consequences
often follow the physical reconstruction of parts of a city (for example the
Frankfurt Museums Quarter, the Centre Pompidou and the Opéra Bastille in
Paris). Meanwhile, other districts witness a concentration of multiple depri-
vation (for example unemployment, poverty, social stress, low education lev-
els, poor health, a bleak external environment, lack of facilities and social iso-
lation). Restoring public life in these neighbourhoods cannot be achieved
through city centre-oriented cultural policies. Successful strategies for city
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centres (for example Glasgow and Antwerp) did not solve the problems of
the urban periphery. By contrast, the examples of Hamburg, which estab-
lished a system of neighbourhood cultural centres used by about half a mil-
lion people a year, and Bologna, whose Youth Programme, launched in 1981,
re-equipped and renovated the city’s neighbourhood youth centres and stim-
ulated thriving enterprises in electronic music, video, computer graphics and
other cultural activities, demonstrate convincingly that alternative cultural
policies can be highly successful.?

5.3.24 It is clear that a monocultural approach to urban planning is inade-
guate to the kaleidoscopic and often conflictual nature of today’s city. Inte-
grated strategies are called for which balance neighbourhood and city centre
needs and are based not on a fixed identity to be reproduced through tradi-
tional practices, but on difference and change. They should aim at develop-
ing an image of the cultural identity of a city with which different communi-
ties can identify from the different perspectives. Local production of culture
is an important priority as is an openness to world cultures (bearing in mind
that some non-European communities do not find their social or cultural
“elites” locally but on other continents). As Corijn and Mommaas observe:
“The idea of an urban forum, a platform for cultural interaction, an open-
ended cultural policy, is better adapted to reality than the defence of one cul-
tural form against another. This requires great tolerance, especially by the
dominant groups, ... and a great emphasis on the importance of multicultur-
al education.”2

5.3.25 A further weakness of some civic developments in the past has been
an unwillingness to put confidence in artists themselves. In fact, painters and
sculptors have often been found to have a useful contribution to make
throughout the planning process when their work is fully incorporated in new
developments rather than (as is sometimes the case) installed as an after-
thought. The case for the arts, media and heritage to be included as essential
elements in programmes of town planning, transport, the environment and
economic, social and tourism development is a strong one, as is the desir-
ability of involving artists in decision-making at the earliest possible stage.
This cultural planning approach would mean that, when urban development
strategies were being formulated, a cultural perspective would be at the
heart, rather than a peripheral consideration.

5.3.26 Contemporary issues demand creative solutions and a recognition
that there is a coalition of concerns. As Franco Bianchini argues, hitherto
“planners and policy makers have regarded culture simply as a resource to be
exploited, rather than a critical and creative force that questions established
ways of thinking and working and [which] could inspire a fresh approach to
urban planning and policy.””3 A “culture of creativity” needs to be injected

1. For a fuller discussion, see Culture and neighbourhoods, Volume 1, Concepts and references.
Council of Europe Publishing. Strasbourg, 1995.

2. Corijn, Eric, and Mommaas, Hans, “Urban cultural policies in Europe”, a background paper
commissioned by the European Task Force. Council of Europe. Strasbourg, 1995.

3. Bianchini, Franco, “Towards the creative city”, in International Arts Manager magazine. Lon-
don, April 1996.
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into policy-making at city level which facilitates co-operation between artists
and architects, planners and the public, for without a cultural dimension can
a city be revitalised?

5.3.27 Crisis in the countryside. While many cities are undergoing revival,
the old patterns of life in the countryside have long been in decline. Farming
has been industrialised with a huge loss of jobs and sometimes environmen-
tal despoliation. Intensive forestry has irreversibly changed the landscape.
Urban middle classes, commuting to their neighbouring towns and cities,
have settled there in growing numbers and, to reverse the Latin tag, have cre-
ated urbs in rure. In the countryside traditions die hard and there is a sharp
contradiction between centuries old habits of mind and the intrusions of
modernity. However, many villages have lost much of their traditional sense
of community and in some parts of western Europe rural culture has all but
disappeared and in much of central and eastern Europe totally collapsed. Cul-
tural centres previously maintained by collective farms and food processing
industries have been closed down and daily life has become almost intolera-
ble.

5.3.28 Agriculture has become a major policy area both at national and
international level (arousing strong passions among French farmers and oth-
ers during the GATT negotiations). However, it has been considered mainly
from the perspective of economic and trade interests. Changes in food pro-
duction methods are leading to a decline in the numbers who earn a living
from rural occupations. One unpredicted consequence of the information
revolution is the repopulation of the countryside with small service business-
es. It is gradually being recognised that farming policy also has to address the
larger issue of maintaining a viable rural social environment and related tra-
ditions.

5.3.29 This was recognised by Unesco when it devoted a year of its World
Decade for Cultural Development to culture and agriculture. The Council of
Europe’s Rural Habitat Cultural Routes programme is based on the recogni-
tion that “cultural heritage does not consist solely of castles and churches. It
also encompasses farms and simpler dwellings, as well as everyday objects
which reflect local history and bear witness to developments shaped by the
way people actually live. Such initiatives can help inculcate respect for the
richness of the rural environment and an appreciation of the commonplace.
Moreover, affirming a rural, distinct and varied cultural identity, when this
involves protecting and preserving that culture’s special features and bringing
in new patterns of ““green” tourism, contributes to social and economic sta-
bility.””* Sculptors can help to crystallise sensitivities about the rural landscape
and liberate the imagination through sculpture parks, forest trails and crafts

1. Cultural routes — Rural habitat, a brochure published by the Council of Europe Cultural Routes,
Strasbourg. What action should be taken to face this challenge has been suggested by the Coun-
cil of Europe’s Steering Committee for the Conservation and Management of the Environment
and Natural Habitats. See also Giorgis, Sébastien, Rural landscapes in Europe: principles for cre-
ation and management, Steering Committee for the Conservation and Management of the Envi-
ronment and Natural Habitats, Planning and Management Series, No. 3. Council of Europe.
Strasbourg, 1995.
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workshops. In sum, there appears to be a need for a general agricultural
reform, from the perspective of rural cultural development and not simply of
the economics of farming.

5.3.30 Defining the sustainable development of the countryside implies a
comprehensive, concerted and coherent approach to ecological, cultural as
well as economic needs, as Sebastian Giorgis indicates.! The convergence of
interests between environmental, heritage and cultural policies ought to be
recognised; as things stand, these areas are addressed separately with the
result that priorities sometimes conflict with one another (for example tourism
with lifestyles and recreation with farming) and the opportunity for compre-
hensive and overall development is missed. Similarly, artists and craftspeople
could be encouraged to live and work in the countryside. Regional crafts
development and marketing and arts elements in rural enhancement are
increasingly recognised as employment and training projects qualifying for
support under the European Commission’s Structural Funds programmes for
Objective 5b regions, though more could be done to promote this. In addi-
tion, new technologies could enhance cultural provision in the countryside if
schools, libraries, churches and other local agencies were linked to larger elec-
tronic networks.

5.3.31 Tourism: a two-edged sword. Tourism is a key aspect of most plans
to regenerate regions, cities and the countryside, although it can be a two-
edged sword: it creates jobs, but it can also degrade the heritage and the
environment in the process. The urge to travel, whether for education, adven-
ture, rest or recuperation, is deeply rooted in the human psyche. Neverthe-
less, for hundreds of years travel for pleasure or enlightenment was primari-
ly restricted to those of higher income or education. The twentieth century
in general and its second half in particular, with the advent of the jet engine
and package holidays, has brought tourism within the reach of all but
the poorest members of society. As Angus Stirling, formerly Director of the
United Kingdom’s National Trust, has observed, travel has come to be regard-
ed “as one of the fundamental rights, a touchstone of a free society, just
as to be forbidden to travel is a hallmark of living under a tyranny.”2 Tourism
is a massive and growing industry, being the world’s leading economic
contributor, producing 10.2% of the world’s gross “national” product,
employing 204 million people and paying US$ 665 thousand million in tax
revenues.

5.3.32 The European share of this colossal market is significant; at present
tourism is more of a western European phenomenon, but the growth of inter-
est in eastern Europe as a tourist destination is likely to continue, bringing
much needed hard currency to those countries. Tourism accounted for 5.5%
of Gross Domestic Product in the European Union alone, 8% of private con-
sumer spending, 4.5% of total foreign currency earnings and 4% of foreign

1. Ibid.

2. Stirling, Angus, quoted in “Today’s arts, tomorrow’s tourists”, report of a seminar on arts and
tourism, organised by the Arts Council of Great Britain in association with the Museums and Gal-
leries Commission (Birmingham 1991). Arts Council of Great Britain. London, 1991.
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currency outgoings.! In the early 1990s, about 250 million tourists were vis-
iting Europe, compared with 25 million in 1950.2 Projections suggest this will
rise to 476 million people annually by 2010.3 An OECD study reports that
Europe attracts more international tourism than any other continent, valued
at about US$ 100 thousand million. However, the latest World Tourism
Organisation figures suggest that as the numbers of tourists increase world-
wide, Europe’s share of the market will decline.4 The tourism industry employs
close to 9 million people in Europe — approximately 6% of the European
Union’s job market before the accession of Austria, Finland and Sweden.5 In
Spain, it represents 9.3% of total employment, in Portugal 8.6%o, in Greece
7.2%, in France 6.9% and in Ireland 6.3%. As an economic and cultural sec-
tor, tourism has “an increasingly important role in the post-industrial scenery
of tertiary sector growth’s.

5.3.33 With an ageing population and more young people without families,
it is possible that mass tourism within Europe will continue to increase in the
coming years, perhaps with a greater emphasis on cultural tourism, but in the
process putting huge pressures on the most popular heritage sites. The deci-
sion facing policy makers is how to limit the negative consequences of a pur-
suit which may play a major part not only in breaking down East-West barri-
ers, but also in assisting economic reconstruction.

5.3.34 According to World Tourism Organisation Statistics, 53% of tourists
now opt for cultural destinations. In many respects this is an admirable devel-
opment which enriches the lives of millions: many people are particularly
open to new ideas and experiences when travelling on holiday and the pro-
liferation of cultural festivals throughout the continent combine the pleasures
of social exchange with aesthetic experience. Some countries run elaborate
programmes, such as France’s Culture au soleil. However, one of the conse-
guences of mass tourism, especially in countries with an abundant heritage,
is damage to local environments and to cultural heritage sites, inflation of land
prices, high levels of consumption and waste and distortions of traditional life-
styles and cultural identity.

5.3.35 Itis evident that the tourism juggernaut cannot, indeed, should not,
be halted. This is not just for economic and commercial reasons, but also
because it would infringe the individual’s right to freedom of movement. Also,
tourism confers many cultural benefits. But there are some useful measures
that deserve consideration: first, planning authorities would be prudent to
incorporate their tourism strategies into their cultural, environmental and her-

1. Eurotourism: culture and the countryside, DG XXIII Tourism Unit. European Commission.
1994.

2. Davidson, Rob, Tourism in Europe, Pitman/Techniplus. London, 1992.

3. World Tourism Organisations figures quoted in “Tourism fights an identity crisis”, the Euro-
pean newspaper. London, 5-11 May 1995.

4. Ibid.
5. Tourism policy in the EU, Background Report. European Commission. December 1994.

6. The challenges facing European society with the approach of the year 2000 Strategies for
sustainable quality tourism. Council of Europe. Strasbourg, 1994.
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itage policies so that an appropriate, interactive balance can be found
between development and conservation. Secondly, there is a case for a
hypothecated tax on commercial operators (for example travel agents,
restaurants, transport operators and hotels), the proceeds of which would be
devoted to cultural, environmental and heritage priorities. This combination
of taxation and regulation would make it easier to prevent tourists from killing
the thing they love.

5.3.36 Devolving power — an insoluble contradiction? The revival of
regions and cities and the growing acceptance of the principle of subsidiarity
is placing considerable strains on political structures. Who speaks for the peo-
ple? There are conflicting claims. National governments, elected by universal
suffrage usually on higher turnouts than in local polls, believe that they have
the overriding mandate. They raise most if not all the taxes and where regions
or cities do have tax-raising powers these are often circumscribed by the state.
Above all, national governments pass laws.

5.3.37 By contrast, regional and local authorities, although they are also
elective, are seldom legislative assemblies and many only exercise devolved
executive powers, on a franchise from *““above™. The position varies widely
from country to country. In Germany the government is relatively “weak’ and
the Lander have a substantial degree of independence, reflecting their previ-
ous status before the unification of Germany in the nineteenth century. Since
the death of Franco, Madrid has handed over many of its powers to autono-
mous regions, some of which have aspirations to national status (for example
Catalonia and the Basque country). In the United Kingdom the main political
parties accept the need for giving further powers (in varying degrees) to Scot-
land and Wales. Even France, with its tradition of rule from Paris has attempt-
ed an ambitious, if carefully controlled, programme of decentralisation.

5.3.38 The post-communist democracies in central and eastern Europe, in
reaction to the old totalitarian centralism, are mostly formally committed to
devolution. However, in practice the record has been patchy; lack of financial
resources is one reason, but it may also be that bureaucracies, often still
staffed by the officials who managed the anciens régimes, are putting a break
on the process. Also politicians are coming to see, with the passage of time,
the advantages of a degree of continuity with the rejected past.

5.3.39 Underneath this confused and uneasy scene lies something which
looks very much like an insoluble contradiction. Everyone acknowledges the
administrative and in some sense democratic benefits of decisions being tak-
en as close as possible to those affected by them. There is little doubt too of
the energy and popularity of the resurgent regions and cities and the disillu-
sion that many people feel for the national political process. At the same time
there are historic traditions and political realities which make it most unlikely
that the day of the nation state is, or should be, over. It is here to stay, at least
for the foreseeable future.

5.3.40 The trouble is that national, regional and local governments patrol
the same territory and it has proved difficult in many cases to avoid an over-
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lap of responsibilities and powers. However, they do not necessarily see eye
to eye on policy. Thus, a national government of one political persuasion may
adopt a very different cultural strategy from that of a major city administra-
tion governed by an opposition party or parties. Or, simply, the national inter-
est may be perceived to conflict with the local interest.

5.3.41 There are a number of possible solutions to the conundrum. Accord-
ing to one line of thought, culture should be local and that responsibility
for its management should be devolved. At most, national govern-
ments should restrict their competence to international cultural exchange,
although some argue that even that is unnecessary. Regions and cities, they
point out, have already established Europe-wide networks which are
more effective than national cultural agreements and politically inspired
exchanges.

5.3.42 A disadvantage with this approach is that, if access to culture is to be
assured for all citizens, complete devolution will inevitably lead to varying lev-
els of service throughout a country, an inequitable outcome. Furthermore,
local cultures can be provincial and sometimes out of sympathy with new
artistic developments. Those who take this view believe that cultural strat-
egy is best established and funded centrally and that a national policy frame-
work is necessary.

5.3.43 It has been suggested that it might be ill advised to be too tidy-mind-
ed. If all levels of government have cultural competence, there may be con-
flicts, overlaps and inefficiencies, but there can also be agreement and joint
endeavour, if effective and systematic mechanisms for co-ordination are insti-
tuted. A problem in several countries is that cultural responsibilities are not
clearly delineated between the various tiers of government. Universal stan-
dards of provision could be generally assured if all levels of government had
legal obligations to support culture.

5.3.44 A riposte from the Nordic countries or the Netherlands might be
that there are more synergies in planning for consensus than tolerating dis-
agreement. National governments in the Nordic countries have learned to
limit their responsibilities to designing and endorsing overall strategies, but
after the most thorough consultation and debate. They now tend to steer
clear of detailed interventions. At the same time other tiers of government
and agencies have substantial freedom to develop and implement their own
policies. The arrangement works because of the goodwill that flows from a
careful distinction being drawn between overall strategy and day-to-day
management and from the thorough implementation of the consultative
principle.

5.3.45 This model would probably not be so successful in more fissile soci-
eties where culture is part of larger political programmes and conflicting
nationalist agendas. In fact, there appears to be no one solution to the ques-
tion of cultural devolution and each European country will have to work out
its own approach according to its circumstances and prevailing political real-
ities.
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5.3.46 Experience in the Nordic countries suggests a number of broad prin-
ciples which decision makers further afield might care to bear in mind. First,
where there are overlapping competences, there is advantage in national
governments restricting themselves to a high level strategic role. Secondly,
national strategies should only be prepared after comprehensive discussion
with regions and municipalities as well as the arts communities. Thirdly, noth-
ing is more likely to give offence than when national governments transfer
cultural responsibilities without the appropriate financial resources. Fourthly,
and this is a more contentious point, a legal obligation on all tiers of govern-
ment to support culture may appear to have its attractions, especially in those
parts of Europe where lower tiers appear to be disengaging from cultural
responsibilities. Nevertheless, rather than using coercion, it may be more
appropriate for national or regional governments to be sufficiently convinced
of the benefits of investing in culture that they will impart such convictions,
with encouragement and incentives where necessary, to lower administrative
tiers.

Summary

As an accumulation of knowledge and values, culture can help to unite
Europe as well as maintain its diversity, but it also contributes to exclusive
assertions of social, national and ethnic identities. The arrival of an all-encom-
passing, Americanised, global culture threatens local European cultures,
although the danger can be exaggerated, and has made considerable incur-
sions into central and eastern Europe. What passes for “American” is often
multinational in any case. Nevertheless, there is a significant imbalance in
audiovisual trade between Europe and the United States. The global domi-
nation of English ought not to be achieved at the expense of other European
languages. All levels of government have come to acknowledge the economic
significance of culture, but, making the most of a trend towards the devolu-
tion of national powers, regions and city authorities lead the way in exploit-
ing this potential. In so doing, however, some of them have fallen into the
trap of placing too little emphasis on culture as an instrument of empower-
ing people and achieving social reconciliation. This is exemplified by the
restoration of city centres at the expense of neighbourhoods and a ruthless
encouragement of tourism to the point where it distorts local patterns of life
and damages heritage. Changes in transnational cultural co-operation need
to be addressed with new policies.

Points for consideration
Contribution to human knowledge and understanding

i The role of language policy needs to be fully recognised; pan-Euro-
pean organisations have initiated many programmes advocating the teach-
ing of second languages, the promotion of translation and the enhance-
ment of the status of minority languages. The outcomes of these pro-
grammes should be fully recognised in cultural policy and decision-making.
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ii. Governments which have not already done so should seriously con-
sider ratifying and enforcing the Council of Europe’s Charter for Regional
or Minority Languages.

iii. The inherited languages of the European communities of non-Euro-
pean origin would be protected by the addition of a protocol to the Euro-
pean Charter for Regional or Minority Languages.

Economic and social outcomes

iv. In countries where there is no fixed price maintenance for books or
where such agreements have been abandoned or VAT has been intro-
duced, the position of small bookshops and publishers needs to be moni-
tored to ensure there is no reduction of consumer choice in the long term.

V. Every encouragement should be given to central and eastern Euro-
pean governments to ensure that cultural budgets are maintained at a lev-
el that would allow them to mount a convincing response to the invasion
of western culture through film, satellite television, books and music
recordings.

Vi. Local authorities should consider raising resources in new ways for
cultural, environmental and heritage activities; for example, through
hypothecated tourism taxes and “planning gain”, through which proper-
ty developers finance a public cultural building project in return for plan-
ning permission.

Vii. Every encouragement should be given to local authorities to estab-
lish integrated cultural strategies, incorporating the arts and media, the
environment, the heritage and tourism and linked to their programmes of
economic, social and educational development. Care needs to be taken to
ensure coherence and balance between national priorities and regional and
local concerns. Municipalities should balance city centre and neighbour-
hood priorities with great care.

viii. ~ Consideration should be given to a European pilot scheme involv-
ing ““model” cities of culture which would test innovative and integrated
policies and practices. At the same time, governments should consider
adopting national schemes to raise the public profile of culture, such as
nominating annual Cities or Regions of Culture.

iX. Public authorities should acknowledge the contribution the arts can
make to a secure urban environment. They should monitor good practice
and explore the feasibility of obtaining financial contributions for culture
from domestic security budgets.

X. There is a role for local and regional authorities, within a national
framework, to establish development strategies for cultural industries that
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build alliances between business and culture for their mutual benefit. These
strategies should promote productive relationships between the cultural
and corporate sectors and the cross fertilisation of skills and resources, in
particular the strengthening of business acumen, the promotion of export
marketing opportunities and integrating the arts and cultural industries
more closely with trade and business development. The conversion of
redundant buildings as work space for artists, craftspeople, etc., and the
development of cultural industries quarters to revitalise inner cities should
be encouraged, but longer term effects on affordable living and working
space for creators need to be monitored to ensure they are not disadvan-
taged.

Xi. If overlaps and conflicting policies in the cultural field between
national, regional and local governments are to be minimised, considera-
tion should be given to restricting national responsibilities to high level
strategy, to ensuring maximum consultation during the policy-making
process and to avoiding decentralisation of responsibilities without ade-
quate financial resources.

Harnessing human resources

Xii. All joint European policy initiatives in the field of the European
audiovisual industries should more fully reflect the need to implement
extant measures and actions which seek to renew the existing pool of cre-
ative talent and to support more effectively — through finance and access
to practical expertise — training, production and distribution in the new
democracies of central and eastern Europe.

xiii.  If real mobility of arts practitioners is to be achieved, governments
need to re-examine their international cultural policies to relate them more
closely to contemporary cultural practice in international co-operation
between arts organisations — providing adequate support mechanisms, but
not steering the process.

xiv.  Supranational and intergovernmental agencies should re-orient
their cultural exchange policies away from one-off projects towards
schemes which promote the establishment of more permanent relations
between arts organisations in Europe, co-operation via networks and work
experience exchange.

XV. Sustainable rural development requires a comprehensive and co-
ordinated approach to environmental, cultural and economic needs. Artists
and craftspeople should be encouraged to live and work in the countryside
and the new technologies could be deployed through schools and libraries
to enhance cultural provision to marginalised rural communities. Crafts
development projects and arts in rural environments are legitimate areas
for assistance under the European Commission’s Structural Funds support
for rural regions and need to be promoted as such.
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6 The economics and management of the digital revolu-
tion

“CD-Rom and CD-i are mostly based on computer logic, which is a
very rational process. For games or for educational and training pur-
poses, it is perfect. It represents a real revolution — having access to
the British Museum or the Louvre Collection is amazing and will
change the way people have access to knowledge. But creativity
usually doesn’t follow the same logical path. Creativity is all about
intuition and being irrational. So far | haven’t seen anything that
would allow people to get into a multimedia product in a totally
irrational and non-logical way.”

Jean-Michel Jarre t

“Marshall McLuhan prophesied the end of the Gutenburg galaxy of
print-based culture in the technological global village. What seems
more likely to be true is that the new technology culture simply
embraces and digests the old — the artist or the book — and takes its
own functioning place as one more mechanism in a world of ever-
multiplying communications, in which the transmission of narra-
tives has little to do with the continuity of cultural values, or the
presentation of classics or canons, but is simply one more element
in the world of competing hyper-realities.”

Malcolm Bradbury 2

6.1 The ““electric blanket™

6.1.1  The globalisation processes of the world economy escalated in the
mid 1980s as a result of the radical structural changes of the previous decade.
During the 1970s, European and Japanese firms began to mount an effective
challenge to American global economic hegemony — a factor which con-
tributed to the breakdown of the Bretton Woods agreement. This was
followed more recently by the rise of the South-east Asian economies, as
sites of transnational production based on low labour costs and favourable
investment conditions. At the same time, the Latin American and Caribbean
region is undergoing rapid development with all the associated risks of
heightened instability, while sub-Saharan Africa and South Asia are experi-
encing a further disconnection of their economies from mainstream global
economic activity. All these changes have in effect narrowed down the geog-

1. Jarre, Jean-Michel, quoted in Short, David, “Jarre breaks the spell””, in the European newspa-
per. 20-26 January 1995.

2. Bradbury, Malcolm, “Let’s do the Pomomo a-go-go”. The Guardian newspaper. London, 9
December 1995.
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raphy of the global economy, shifting it from a North-South to a much
stronger East-West axis.

6.1.2  While world trade in the 1950s was still dominated by raw materi-
als, primary goods and resource-based manufacturing, by the 1980s the bal-
ance had tilted towards trade in finance and specialised services. At the same
time the well-documented growth of Foreign Direct Investments (with
Europe being the largest recipient of FDI in services in the 1980s) and of
transnational companies is also evidence of globalisation. At stake is the
restructuring of the world economy from a predominantly multinational to a
transnational geography, entailing the dispersal of various parts of the pro-
duction process from developed to developing economies. Transnational
*““spaces” for economic activity have been formed, such as export processing
zones and enterprise zones, off-shore banking centres and new global elec-
tronic financial markets. These developments have been made possible by
new transport and communications technologies, and by relatively low ener-
gy costs (for example, oil prices). The need for international communication
in real time and for massive data transfers has led to the evolution of a glob-
al information infrastructure, the development of which has become one of
the fastest expanding sectors of the international economy. Routine jobs, in
manufacturing as well as in services, are exported to low-wage peripheries,
while high level professional and managerial jobs remain concentrated in
knowledge- and infrastructure- intensive economic centres.

6.1.3  Something fundamental has changed in the relationship between
economics and the nation state, to the disadvantage of the latter. Although
particular aspects of economic activity are, by the nature of things, located in
sovereign territories, national governments have lost the power they used to
hold in the days of conventional international trade and play a minimal part
in their management and control. The organisation of production has become
less dependent on “fixed” natural resources and more on “soft”” and “flexi-
ble” resources, such as a region’s linkages with technological and transport
infrastructures, the conditions of the labour market, available human skills
and cultural orientations. A deconcentration of corporate power and capital
has taken place, with the result that the economic geography of global pro-
duction matches less and less closely the political geography of nation states.
In this context, European economies have experienced an increase in intra-
and extra-European competition, and a shift from manufacturing industries
to the finance and services sectors; both these factors, in addition to their eco-
nomic importance, have become “sensors” of a globalised world economy.
Messages sent by the international financial markets shape the policies of
national governments — and also the fates of their cabinets and leaders.

6.1.4  The control of risk. The market economy and industrial production
have traditionally been based on uncertainty and the taking of calculated
risks. Scientific and technological progress has followed similar principles, pro-
ducing “developmental breaks™ from time to time, ushering in new phases
such as the ““industrial revolution™, “mature capitalism”, the “post-industrial
society” and the ““information society”. In the past, financial institutions and

manufacturers coped with uncertainty by developing methods of acceptable
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risk-taking. They engaged in an unremitting search for new production tech-
nigues and high-profit products, ever more flexible managerial methods and
the diversification of business activities. Governments encouraged them
along this road and did their best to maintain overall economic stability and
national competitiveness.

6.1.5 It is tempting to be over-impressed by the triumphs of technology
and to make exaggerated and ill-founded predictions of their future impact.
Bernhard Serexhe, for instance, argues that the new technologies will not lead
to more jobs, more democracy and more individual freedom, but to monop-
olisation, social segmentation and a standardisation of all cultures.! Never-
theless, the speed with which information, images and sounds are now trans-
mitted around the world has permeated traditional political, economic and
social structures and is transforming both the culture of business and the busi-
ness of culture. Such is the complexity and pace of events and the scale of
investment demanded from transnational corporations that it has become
necessary to exercise a greater control over the management of risk than for-
merly.

6.1.6  One way of doing this has been by altering the relationship between
science, technology and society in the sense that the business world no longer
sees science and technology as a random, or at least unmanageable,
sequence of scientific discoveries. Uncertainty has to be eliminated so far as
possible and there are now systematic expectations of particular types of
innovation, backed up by highly targeted investment and research efforts.
These expectations rely on a circular dialogue between researchers who
devise new products and those who use them: inventions are publicised in the
mass media and the resulting consumer demand ricochets back to the tech-
nologists via corporate managers (or this is what is intended, for it is some-
times easier said than done to predict a completely new product’s market
potential: as a leading businessman in the field observed recently: “You have
all of these organisations doing truly stupid things in anticipation of markets
that don’t currently exist”).2 Information and communications technology
plays a special role in this process; along with space research and biotechnol-
ogy, itis one of the key high-tech areas which are universally believed to guar-
antee economic and social development. It has given rise to the notion that
information is a factor of production which can supplant energy and man-
power.

6.1.7 Riskis also diminished through acquisitions and mergers, with mega-
corporations moving themselves into positions where they control as many
different facets of hardware, software and creative production as possible.
This makes a good deal of sense if one looks at the strengths and weakness-
es of the key players. For example, in the cultural industries, the telephone

1. Serexhe, Bernhard, in the summary of his paper “Globalisation. Deregulation. The loss of cul-
tural diversity?” in Arts and media: A new challenge for the artists in Europe, European Council
of Artists. Copenhagen, 1996.

2. See Scaife, John, “Vorsprung durch Technik — The relationship between technology and the
arts”, report on a conference on The economy and the arts. Dublin, December 1994.
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companies and cable operators have deep pockets and good delivery sys-
tems, but little access to creative content; the content providers (for example,
Hollywood) are well endowed with creative power, but are weaker when it
comes to delivery. The multimedia/computer game producers possess abun-
dant creativity, but offer little in the way of original content and have rela-
tively limited financial resources.? It follows that synergy and, thence, profits
are created by bringing these different wings of the communications indus-
tries into unified companies which have a foot in every camp.

6.1.8 New computer technology has made it cheaper to buy into many
areas of the print media, and cable and satellite have opened broadcasting to
increased competition. Another factor which has fuelled the momentum to
ever larger conglomerates is technical “convergence” of computing, telecom-
munications and media into an emerging digital format. The difference
between a news broadcast and an online service is soon going to be very dif-
ficult to define. National governments look askance at a growing concentra-
tion of ownership, but simply to resist it seems not to be a viable option con-
sidering the massive investments required, so massive that very few
companies have the resources to afford them. Politicians face a dilemma,;
either they can let the market rule and so encourage international competi-
tiveness at the cost of European diversity and national identities, or they can
try to limit the size of media conglomerates (probably concentrating their
attention on audience numbers or revenues rather than the number of chan-
nels or newspaper titles owned), but at the risk of accelerating American and
Asian penetration of the European market. The way forward may be to estab-
lish a system of regulation which ensures a “level playing field”” for European
commercial competitors and transparency about who owns what, and which
protects consumer interests, rather than to limit monopolies directly.

6.1.9 The second information and media revolution. While it had once
been supposed that the industrialisation of information would simply result in
incremental improvements of existing products, by the late 1980s a change
in degree had become a change in kind. Technology began to focus on speed
of transmission, multimedia outlets and interactivity; on the linking of com-
puters, telecommunications through digitalisation and broadband transmis-
sion into global, integrated communications networks. The novel feature of
these developments is that they have enabled interaction between one indi-
vidual and another, allowing them to order or shape their information exact-
ly as they please.

6.1.10 The development of network communications, as in the Internet, has
freed information exchange from state supervision and enabled individuals to
converse with each other on any topic unhindered. This may make life easi-
