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Electoral campaigning is studied almost withowt exceplion at the national level. This article
hias chosen another road, claiming that electoral campaigning can also be studied ar the local
election level. Compaigning before the Danish local elections of 21 November 1984 is studied.
The design permits comparisons between the two levels (national local) as well as between
different units at the local level, 1t furthermore provides an opportunity for studying the
influence of local party systems as well as local mass media on clection campagning. A
substantial part of the article discusses the institutional frameworks surrounding electoral
campaigning in the municipalities studied and in general. It s maintaned that the electocal
syalem. the mass media structure, and the (local) party svslem are importanl contextwal
factors or frameworks. Given this, it s argued that orgamzation, past performance, and
campaign focus as a mix of policy proposals and leader image are paramount in affecting the
local election vore. The main conclusions are: local election campaigning differs from national
clection campargning: local election campaigning matters, .. 1t has a direct effect on the
vote; and the functions of local pany orgameations in connection with local ¢lections and
local performance make them less vulnerable o organizational decline, which most mass
membership political partics are expericncing at the national level,

Studies of electoral campaigning normally focus on national, parhamentary
elections. Contrary to this, this article looks at campaign efforts related to
the local council elections in Denmark on 21 November 1989, The explora-
tory nature of the paper = primanly due to the lack of a coherent body of
previous research on local electoral campaigning — is emphasized. Two
questions are central:

(1} Is it possible to point to significant differences between national and
sub-national election campaigns?

(2) Is it possible to demonstrate that electoral campaigns at the sub-national
level matter, i.e. that differences in the conduct of electoral campmgns
can explain significant differences as regards election resulis?

One often meets politicians who argue that it is necessary to think of the
next clection all the time between one election and the next and 1o see all
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one's efforts as directed towards doing well when that election eventually
comes. One local politician claimed that the duration of his electoral
campaign was two years.! The importance of such extended electoral
campaigns for what is achieved during the formal campaign has been
stressed repeatedly — and for good reason (Pennimann 1981, 114f).

Danish local elections are ‘fixed date’-elections, with the (identical) date
of local and regional elections being set in the electoral law_* The obvious
advantage of ‘fixed dates’ for political parties and candidates is that they
can plan their future campaign activities in greater detal. Interviews with
local party organization personnel support the suitability of the proposal
by Farrell & Bowler of separating the period of campaign planning and
preparation from the subsequent peniod of campaign implementation
(Farrell & Bowler 1990, 7f).

The period of planning and preparation has an introvert character:
candidates are to be found, the local party organization has to develop an
electoral programme or manifesto, and plans for the period of campaign
implementation have to be considered and agreed uwpon. The period of
implementation, by comparison has an extrovert character. The direction
of efforts of the party members and campaign workers might be used to
separate the two phases: introvert campaign behaviour belongs to the
preparatory phase, extrovert behaviour to the formal, implementing phase
of the campaign.

It might be worthwhile to consider some of the factors - or ‘contextual
circumstances’ (Farrell & Bowler 1990, 2) = which constitute frameworks
around election campaigning activities. I shall concentrate here on the
electoral system, the party system, the media structure, and the national
polling prospects, respectively. My first assertion is that these factors
function as important frameworks for local election campaigning — in
Denmark as well as elsewhere.

Four Frameworks for Local Election Campaigning
1. The Electoral System as a Framework

The Danish electoral system at the national level is a complex PR system
{Johansen 1979; Tonsgaard 1986). The complexities ensure proportionality
between votes cast and seats won for partics who poll at least 2.0 pereent
of the vote, and reflection of the regional distribution of the party vote in
the allocation of seats within each party. The low threshold and the high
degree of proportionality are important as partial explanations of the format
of the Danmish national party system, which since 1973 has consisted of
8=11 parties having representation in parliament (Pedersen 1987, Elkli
19940)a).
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Sub-national electoral systems are simpler than the national system. A
general account of local elections and local politicians = based on data from
the 1970s, but still useful - is given by Bentzon (1981b). An administrative
reform in 1970 established 14 counties (amirer) at the regional level and 275
municipalities {(kommuner) at the local level. The reform was carried
out by amalgamation and some redistricting of the smaller and older
administrative units. The two metropolitan municipalities, Copenhagen
and Frederiksberg, function both as local as well as regional administrative
units.

Elections at the local level can be considered as 275 individual elections
in multi-member constituencies, and at the regional level as 14 other
individual elections, also in multi-member constituencies. They all take
place according to the same electoral law, on the same day and with the
same electoral system and procedures.

The simplicity of the electoral system at the sub-national level is due 10
the electoral independency of the individual units and the uwse of the
d’Hondt PR system. This system is shightly favourable to the largest party
(Taagepera & Shugart 1989, 32). This quality has been known for a long
time, and electoral alhances between any number of political parties and
non-partisan lists {in order to redress this overrepresentation) are therefore
allowed for.,

Before 1985 cach party’s candidates in sub-national elections were placed
in a specific rank-order on the ballot paper. This also applied to the
candidates of the non-partisan lists. The selection of candidates within a
list took place in a way very favourable to the candidates at the top of the
list. If a list won four seats, it was difficult - although not totally impossible -
for candidates placed from number five to the bottom of the list 1o get
elected. This system is also used in Belgium for parliamentary elections
(van den Berghe 1979, 239).

Since 1985 it has been possible for parties and non-partsan lists to declare
that their candidates are running on a parallel basis.” When a party (or a
list) chooses 1o run by this system, the selection of individual candidates 1o
fill the seats won takes places exclusively on the basis of the number of
preferential votes cast for each of the candidates. The traditional view that
it is advantageous to have a position at the top (or close to the wp) of the
ballot paper has recently been challenged by Darcy & MceAllister (1990).
It is nevertheless evident that candidates in Danish local elections with such
positions — and especially those placed first — receive considerably more
votes than candidates with more humble positions. And with the traditional
rank-ordering system, it is defnmitely an advantage 1o be placed as close 1o
the top of the list as possible, since it 1s possible to get elected by help of
a supplement of the votes cast for the list as such. Both systems allow the
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voter to cast his vote either for the party as such or as a preferential vote
for an individual candidate.

The new system has several consequences for the parties and the can-
didates, and it might also have consequences for local election campaigning.
Local party organizations hold different opinions on what to do: some want
to keep their influence in matters of candidacy, and they therefore stick to
the old rank-ordering system; others want to demonstrate democratic
attitudes by granting the voters the final say on the selection of the individual
council members = hoping that this will attract more votes than they would
otherwise have been able to.

One finds no clear picture as regards party preferences vis-a-vis the two
systems. Some local party organizations even change their opinion from
one election to the next, according to actual experiences. The availability
of two different systems of putting up candidates for local and regional
office® gives the local party organizations a free choice. Most parties show
no clear pattern as to their preferences for either of the two systems, even
though left-wing parties tend to prefer the traditional rank-ordering system,
1.e. letting the party and its active members have as much influence as
possible.

Another point is the very low threshold for entering the elections. In
most municipalities only 25 signatures are required to enter an election, be
it for a party or a non-partisan list of candidates. Larger towns can require
the presentation of 50 signatures, Copenhagen 150! It is therefore easy for
parties — some of which have little organizational strength locally — and for
local non-partisan lists to enter local elections. Groups of concerned or
discontented citizens can easily present themselves to the voters.

There are at least two other consequences: since sub-national elections
are by PR with the administrative unit as a multi-member constituency, all
votes count; and the two different systems of putting up candidates have
different effects, as regards both the relative influences of party and voters,
and the campaign style, which in the latter case tends to be more focused
on individual candidates. Thus, there is no doubt that the electoral system
per se is an important framework for the conduct of local elections and
local election campaigning. This is in accordance with the conclusions
rcached by Sundberg in s comparative study of local elections in four
Nordic countnies (Sundberg 198%a). It also contributes to a substantiation
of the claim by Farrell & Bowler (1990) that the electoral system as such
15 an important context for any electoral campaign.

2. The Party Systemt as a Framework

This study concentrates on clection campaigns in municipalities in the
county of Aarhus on the east coast of peninsular Jylland. Nineteen of the
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Table 1. Mumber of Municipalities in the County of Aarhus in which the Eight Main Political
Parties Ran in the November 1989 Local Elections.

Mumber of municipalities County Coundcil

Social Democrats 26 Yes
Radical Liberals 12 Yes
Conscrvatives 26 Yes
Centre-Diemocrats i ¥es
Socialist People's Party 20 Yes
Christian People’s Party 4 Yes
Liberals 25 Yes
Progress Party 21 Yes

26 individual municipalities in the county are quite small, with electorates
varying from 3500 to 8000 voters. Four have between 10000 and 16 000
voters, and the three largest 37 000, 49 000 and 207 000 voters, respectively.
The latter is the municipality of Aarhus; 45 percent of all voters in the
county live in this municipality.

The 26 individual elections for municipality councils differ in regard to
the number and the spectrum of parties and non-partisan lists running for
office. It is not easy = even when all 275 municipalities are looked at - to
find cases where the voters have a choice which includes all 12 parties that
ran for parliament in the 1988 election (Elklit & Tonsgaard, 1989, 17; Elklit
1990a). The national party system consists of the eight parties represented
in parliament since 1988, Only in the two largest municipalities (Randers
and Aarhus) did the voters find these eight parties on the ballot paper.
Table 1 gives the number of municipalities in this county in which the eight
parties with actual parliamentary representation ran.

Even though the national party spectrum was only available to the voters
in two municipalities, the five largest parties were a possible choice for the
voters in 20 municipalities, and all five did present themselves in 15
municipalities. So even though no municipal election was exactly identical
to any other in the county, most major parties were on the ballot in most
municipalities — especially in the larger ones.

Table 2 combines the number of national parties runmng m the 26
municipalities with the number of local. non-partisan lists. Most of these
lists claim to be non-political, even though some have a detimite bourgeois
character, others are declared socialist, and some defend the interests of
some smaller part of the municipality in question. Table 2 supports the
conclusion that the 26 individual elections differed considerably in their
overiall combination of ordinary parties and non-partisan local lists.

The conclusion is that the local party system should not be disregarded

223



Table 2. Mumber of Partics and Non-partisan Lists in the 26 Municipalities in the County of
Aarhus in the November 1989 Elections.

Mumber of nen-partisan lists

0 1 24 Total
Number of ‘national” parties
- - 1 4 5
o) 2 5 7 14
T=12 1 2 4 7
Total 3 8 15 it

as a framework within which local election campaigning takes place, and
which might condition the character of the campaign.

J. The Media System as a Framework

Television has also become the most important mass media in national
clection campaigning in Denmark. One reason for this is that the national
electoral system is a PR system: all votes count, no matter where they are
cast. This means that the personal achievements of the national leadership
of a political party and the party’s electoral bureau are beneficial to all the
party's candidates. The importance of television for national electoral
campaigning has been demonstrated by Karen Siune (1984, 1987, 1989; see
also Bille 1991).

The situation regarding local election campaigning is different, because
the national television channels have difficulty in covering simultancously
289 individual local or regional elections. In 1989 — and at previous local
clections - the national channels encountered problems covering these
elections, both when sub-national elections were considered as news items
in their own right and when the use of television as a channel for election
campaigning was on the agenda.

One solution was to select one or two typical municipalities and then
elucidate the problems facing them. It remains an open question if, or to
what degree, the ordinary televiewer succeeded in translating the problems
in such sample municipalities to problems in his or her own municipality.
The conclusion suggests itself that television plays a much lesser role in
sub-national than in national elections, since local and regional elections
by standard news criteria are only of minor importance - and they are
covered accordingly.

The second Danish television network has regional programmes — includ-
ing regional news programmes — in some parts of the country, but it is not
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very probable that the problems referred to were solved within programmes
competing with national programmes during a period characterized by
national political conflict over the budget and economic policies, and
dramatic developments in Eastern Europe. The county studied did not
have regional television programmes at the time of these elections.

It thus appears that the role of television is very different in national
and sub-national election campaigning. Television coverage is of prime
importance in national electoral campaigns, but it 1s = as far as the scarce
evidence permits — only of limited importance in Danish low level elections.
In national elections, television has been found to be “the most used source
of information and most influential on those less interested in politics and
having less knowledge about politics, but who nevertheless vote on election
day” (Siune 1987, 2). The different coverage of the two kinds of elections
might be an important factor if we are to explain why local elections -
generally speaking — are low interest elections with a turnout of 2{0 percent
below the national level!®

Mational newspapers face the same problems with local elections as other
national media. Local newspapers are therefore the obvious candidate as
the most important medium for local election campaigning. Developments
over time in the structure of Danish newspapers. however. have brought
about a situation where most local and regional newspapers are the only
newspaper in their area: the remaining newspapers have given up their
previous commitment to one of the four old parties (the Social Democratic
Party, the Radical Liberals, the Conservatives, and the Liberals), making
them less susceptible to political propaganda than they used to be.” They
also tend to cover larger arcas than previously.

The ensuing commitment to a broader and more neutral coverage of the
different political views, building primarily on traditional news criteria, has
not made the local newspapers better suited as media for local election
campaigning. It can even be argued that this enhances the tendency 1o
emphasise the coverage of campaign events instead of issues or policy
proposals contained in election manifestos, which Ware stresses as being
important for the impact of television on party competition (Ware 1987,
21). Ware also mentions reported differences between television and news-
papers, but the development in newspaper structure. nationally as well as
locally, seems to entail a further development in this direction, as is the
case with television. Smaller communities without a local newspaper often
have a small, commercial, local advertisement weekly., distributed free of
charge to all households in the area. These weeklies often use a few columns
to cover local news items. They can of course also be used for electoral
CAmpaigning.

The media structure in every single mumcipality is thus a unique com-
bination of national media (natwonal television and radio networks and
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national newspapers) and a number of specific media, including regional
television programmes on the second television channel, local television
channels, local radio channels, local and regional newspaper coverage, and
local advertisement weeklies. Our hypothesis, therefore, 1s that the media
structure explains a considerable part of the differences between campaign
strategics in different municipalities, and, furthermore, that the general
unavailability of national media explains the differences between national
and local election campaigns.

4. The Polling Prospects of National Parties as a Framework

The electoral swing phenomenon is well documented, also at local levels,
and so is the parallel development of party strength at the national level
and the outcome of local and regional level elections. Danish studies
covering these effects are Bentzon (1981a) and Risbjerg Thomsen (1986).

The Progress Party can be used as an example. The party did very badly
in the January 1984 general election with an all-time low of 3.6 percent and
opinion polling figures during 1984 and 1955 were even worse. In the local
and regional elections of November, 1985 this was reflected in considerable
losses of votes as well as seats across the country. The party ran in only 17
municipalities in the county of Aarhus, and the average poll in these
municipalitics was a mere 3.0 percent. The Progress Party nevertheless
recovered, contrary to the prophecies of political and academic observers
and commentators. In May 1988, the party was supported by 9.0 percent
of the voters. Opinion polling figures were rising after the election, and in
November 1989 they were at the 10-12 percent level nationally. In 1989
the Progress Party put up candidates in 21 of the county’s 26 municipalities,
and on average the party polled 6.2 percent in these municipalities. But
the electoral campaign of the Progress Party in all municipalities was poor
and feeble, as regards both quality and guantity. The election result
was impressive, however, and the only conclusion possible is that parties
sometimes succeed electorally without really trying!

This example illustrates an important point: the rise or fall in a party’s
national strength might contribute - independently of other factors - to the
outcome of elections on other electoral levels. This kind of influence works
in all municipalities, thereby creating a swing phenomenon. This is not to
say that all clectoral swings are of equal size: local circumstances — including
the local party system and the local media structure = moderate the influence
of the national level.

The conclusion is that sub-pational elections take place under con-
siderable influence from the national level. The voters see the local political
partics as local representatives of national parties, and they punish or
reward them correspondingly. Therefore, it is difficult to study local elec-
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tions on their own: they are to some degree but reflections of general
attitudes towards national parties, leaders and policies. The national pol-
itical situation (in terms of actual party strength) is thus the fourth frame-
work which should be integrated in the study of local election campaigning.

The Study of Local Election Campaigning

It appears that two of the four frameworks are of a more general character:
(1) the electoral system is the same for all parties in all municipalities and
counties; and (2) the national polling prospect is an — almost — identical
factor for all the local branches of a party. The two remaining factors are
specific, i.e. bound to individual municipalities: (3) the local party system
is specific to the individual municipality, even though it might be possible
to construct a workable categorization of local party svstems, if all 275
municipalitiecs were taken into consideration: (4) the mass media factor is
also specific, since individual municipalities tend to have their own mass
media structure, which to some degree determines the election campaign
strategies of the parties. Neighbouring municipalities might have media
structures which are close to one another, and which therefore will tend to
influence local election campaigning in identical ways.

A thorough study of a major political party’s national election campaign is
ademanding cffort, since data-collecting efforts and participant observation
must take place during the campaign. With campaign preparation in many
committees and staff meetings - and all the extrovert activities - it cannot
avoid being a full-time occupation during the period in question. If such
analysis is to cover several major parties a team of researchers is required.

The same problem arises when empirical studies of local election cam-
paigning across parties and municipalities are on the research agenda. If a
considerable amount of local data-collection and participant observation is
foreseen, a team of rescarchers is a necessity. 1 such a team is not available,
a choice has to be made between concentrating on a selection of parties in
one municipality (or a very limited number of municipalities) and con-
ducting an ex post facto study, 1.¢. collecting the data after the election.
One way of collecting data is by interviewing relevant persons, but with
this research design subjects will know the election result and therefore
may be biased in their recollection and reporting of the campaign.

The study reported here was designed as an ex post facto study where a
small selection of local campaign officers or local party organization chair-
men were interviewed after 21 November 1989, Twelve interviews were
carried out, covering five different parties in seven municipalitics (and the
county). Most interviews were with Social Democrats. since the Social
Democratic party is normally the largest party. The number of parties
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interviewed in each municipality varied from one to three. The length of
the interviews, which also covered organizational issues, varied from 11 to
24 hours. Interviews with some of the national parties’ general secretaries
were conducted during the initial phase of the study.

Studies of election campaigns have normally been individual case studies.
In order to improve the prospects for comparative research within this
field, Farrell & Bowler in a recent paper (1990) have advocated the use of
a common set of research questions and conceptualizations. They argue
that election campaigns can be broken down into three constituent parts:
(1) campaign organization and control, {(2) preparations and strategic
planning, and (3) implementation and campaign tactics (ibid.. 8). The first
two of these three elements belong to the period of campaign preparations
referred to in the introductory sections, while the third obviously is the
period of campaign implementation.

Farrell & Bowler are prnimanly concerned with national election
campaigns, while the emphasis in this article is on local election
campaigning. This allows testing of the suitability of their proposals on a
different level of elections, thereby adding an intra-system type of test to
the traditional inter-system comparisons.

1. Campaign Organization and Control

Since local campaigns are mainly fought locally, it follows that the question
of staffing, equipment, and so forth is primarily a question of equipment
in local organizations. These are usually small, and often the office of the
organization is the desk (or less than that) of the chairman or the secretary
in their private home. The staffing and the equipment at hand depends
directly (and positively) on the size of the municipality and the party in
question. The larger the party = in terms of members and voters = and
the larger the municipality, the better equipped and staffed the local
organizations. Most of these orgamzations are poor, with no fax. personal
computers, or printing and photocopying facilities. It follows that there is
no reason to believe that this variable by itsell can explain differences
between campaigns at the local level.

As to the question of who is in charge of the campaigning efforts and
coordination, the answer is that 1t 1s normally a separate election commitiee.
The election committee is composed of some combination of ordinary
committee members, candidates, and specialists (on this level maybe some-
one who in his ordinary job has access to a word processor or a photocopier).
If parties with more than one branch in the municipality are considered, the
clectoral committee will also comprise representatives of the coordinating
committee of the party ‘umbrella’ organization.

The smoothness of the operation of the orgamization 15 a matter of
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judgment, even though answers to this question tend to be more positive,
the better the election result - at least as compared to expectations. Traces
of conflicts and grievances between members of the electoral committees
were, however, also heard during some of the interviews. They were often
the result of conflicts over the composition of the list of candidates and the
numbering on the ballot paper — conflicts, in short, caused by unfulfilled
ambitions.

2. Campaign Preparations and Strategic Planning

Only very rarely can local party organizations afford to use various types
of consultants or agencies in their campaigning efforts or to get “objective
information” from opinion polls, ete. (Rose 1967, 152-154). Only in a
few cases was a professional lay-out specialist asked to help in designing
campaign material.

More interesting are the preparations for distributing the various mes-
sages ( primarily concerning candidates and policy proposals) to potential
voters. It was expected that the parties would consider it appropriate o
use door-to-door canvassing as the most important means of communication
in local elections - also because most candidates are well-known figures
locally. But it turned out during the interviews - and from participant
observation - that door-to-door canvassing is used only rarely in Denmark
(both in local and national elections). Actually, it was only used by one
party of those interviewed.

This form of campaigning is known to be relatively effective (Weir 1985),
but the answers to questions were almost invariably that it was too difficult
to find candidates and campaign workers who would do door-to-door
canvassing, ¢ven in their nearest neighbourhood. A certain (somewhat
surprising) shyness on the side of the candidates and the campaign workers
was also referred to. It is interesting that the only party organization using
this campaign method (the Social Democrats in Hadsten. an average size
municipality) was very satisfied with the result. and they did remarkably
well in the election.” There are, however, other possible explanations for
the Social Democrats doing well in Hadsten.

The most prevalent means of distributing campaign material in local
clections was sending election pamphlets ete. as unaddressed mail 1o all
households in the municipality {(or to have campaign workers = including
the candidates themselves = distribute the folders in order to save money).
This brings the campaign message to all potential voters, butin a wav which
very much parallels the distribution (and consequently mayvbe also the
reception) of ather sorts of advertising folders (1.e. throwawayvs!). Public
meetings were also used - mainly in the countryside - 1o establish contact
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with potential voters. Such meetings were rare and poorly attended in the
towns.

It is essential that not only distributional, but also strategic preparations
(Farrell & Bowler 1990, 15) are analysed carefully if one is to understand
the campaign and its possible effects. Local party organizations consider
two tasks most important for the general strategic preparatory phase of the
campaign: (1) the selection of the candidates, who in their mix of various
qualities (e.g. personality, political attitudes, gender, occupation, age
group, hobbies, maybe functions as shop steward, living area within the
municipality, etc.) will hopefully appeal to a considerable proportion of
the electorate; and (2) the working out of the electoral mamfesto.

With few media available, issues such as timing, pacing and so forth
become less important, since it is extremely difficult to force local issues
on the political agenda by using the mass media, especially with no daily
newspaper in the area, and with many parties from a number of munici-
palities trying to get access to television, radio, and regional newspapers
for the very same purpose. Most Danish newspapers have special columns
{on special pages) for local news, edited by a “local news editor’, who will
try to avoid being (too) biased in his selection of what to publish. Hence,
the two main dimensions in strategic campaign preparation — after candi-
dacies and the electoral manifesto — appear to be: (1) the campaign mode
(or style); and (2) the campaign focus.

Re (1): Farrell & Bowler (1990, 15) propose that in the case of incumbents
a defensive campaign mode is to be expected. while the previous opposition
will probably behave more aggressively. In the local cases under scrutiny,
however, it is difficult to see that this should be the case. A major reason
for this is that the appointment of members 1o the different council com-
missions and committees is also carried out by PR. This calls for alliances
between parties, the result being that a majority coalition divides the
majority of positions among themselves, leaving the smaller part to a
minority coalition or to individual minority parties. The result is a strange
and confusing mixture of incumbency and opposition, which cannot avoid
blurring the question of responsibility, making it difficult to campaign on
the basis of some parties being incumbents and others opposition. If an
alliance gives the mayoralty to the Social Democrats and the presidency
over important commissions — such as the Commission for School and
Culture or the Commission for Public Works and Environment - to the
Conservatives and something else to the Liberals, then most of the local
parties share responsibilities for what has been carried out = even for the
local taxation level. Who, then, are to campaign aggressively and who
defensively on the basis of past performance?

If a municipality happens to have a party with a majority of seats, then
the situation is different. But it is a rare phenomenon in a PR system.
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When it is found or approached,® campaigning tends to be rather self-
confident and self-assured (‘See all the good things we have been able to
do, and we will do even better during our next term in office’), not primarily
defensive or apgressive.

It appears that the Danish mixed mayor-committee system in local
administration entails an orientation in campaigning more directed towards
policy proposals and future activities than would otherwise be the case. A
future-orientated campaign style also entails discussions of past per-
formance and the present situation — and the responsibilities for these - at
least to some degree. It nevertheless appears that the mixed mayor-com-
mittee political-administrative system in the municipalities has the above-
mentioned consequences for local election campaigning.

Re (2): If we turn to campaign focus, it follows from the preceding
paragraphs that an emphasis on policy proposals and issues from the
election manifesto is to be expected. To some degree this is also found o
be the case, but the tendency in national elections to focus on leader images
15 certainly also found in municipalities, especially when a mayor has served
well for a number of vears (Elklit 1990b).

As the electoral system gives a certain weight to preferential voting
(especially when the system with “parallel” candidates mentioned above is
used), local party organizations sometimes decide that equal emphasis is
to be given to all candidates, to give all an equal chance for getting elected,
e.g. in the form of secuning equal appearances on folders, placards, at
mectings, ele. Such a practice is not only functional internally, but also
externally (i.e. as regards the voters) since it will attract more neigh-
bourhood voters and at least in principle demonstrate that the voters have
the final say in choosing among all the candidates, who stand equal chances.
Deliberate use of all the candidates also gives the party the possibility of
stressing the party image insofar as this image suggests that the party
represents various social groups (classes,/categories, etc.). The number of
yvoung people, women, workers, shop stewards, farmers, or people in
private urban business signals this part of the party image to the voters.

The campaign focus, speaking generally and on the basis of the parties
studied so far, has been on policy proposals and future needs of the local
community, building in most cases on a broad and imprecise assessment of
the actual situation, particularly as far as the economic and financial
situation is concerned. ‘Responsibility in cconomic affairs” was a Key
clectoral slogan for most parties. If, however, a popular person is heading
the list, most parties exploit his or her image. parallel to what is seen in
national electoral campaigning. Parties with such candidates are never-
theless anxious that the leader’s image does not totally overshadow the
policy proposals in the election manifesto. Other considerations — internal
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and/or external — might also entail the stressing of the availability of many
more candidates to choose among.

The party image as such appears to be of lesser importance when the
campaign focus is being decided. This is even more so when national polling
prospects are negative. In November 1989, this was the case for the
Conservatives. One local Conservative organization consciously tried to
dissociate itself from the image of the PM’s national party by stressing in
their campaigning that they were “The Conservatives of Odder’. They did
well in the local elections,” but this was primarily due 1o a new top
candidate, a popular and respected figure locally. The main point here,
however, is not possible reasons for the election result, but the fact that a
local organization tried to include in their campaign message that they were
not identical with the national party.

3. Implementation and Campaign Tactics

Three examples of various campaign tactics and of implementation prob-
lems will suffice. First, some parties did develop tactical plans which said,
for example, that four main issues were to be emphasized during the last
four weeks of the campaign period. Advertisements, folders, themes for
meetings, and news coverage were to go hand-in-hand and demonstrate
the cohesiveness of the party’s planmng and considerations about future
activities, Both the Social Democrats and the Socialist People’s Party
in Aarhus nevertheless experienced that it 1s no easy task to set the
communication agenda for the mass media, i.e. to make the local radio
station and the regional/local newspaper act according to the wishes of the
parties. Hence, ‘the themes of the week’ were not transmitted to the
electorate by the media and therefore failed to catch the attention of the
voters.

Second, the Centre-Democrats, a minor and organizationally weak party
in the municipality of Aarhus, had certain success due to rather crafty
campaign planning. Locally the party 15 more or less a one man-party, and
the top candidate - and main campaign manager and activist = decided to
launch his campaign very early, when access to the media was easy. This
made sure that he was noticed in the early phase of the campaign period,
making him less vulnerable to the crowding of parties and candidates in
the media during later phases of the campaign, where he, representing a
minor party, would have difficulties in getting access.

Third, in a minor municipality it was decided that all parties who wanted
to, and who would pay a certain fee, could have videos shown in the central
shopping centre. One party paid the fee, but did not - for various reasons —
have its video produced. So the party organization lost both their money
and demonstrated to the public that they were not able to deliver the
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party’s own advertising video tape. The party suffered heavy electoral
losses, but for a vaniety of reasons.,

Some Results, or: Measuring Direct Campaign
Effects

Did the local election campaigns matter? Discussion of this question con-
centrates on the effect on the voters, i.e. on the election outcome, leaving
aside those aspects of the guestion which touch upon campaign effects on
the politicians, the parties themselves, etc. It might be appropriate to use
the concept ‘direct effects’ — or ‘intended effects’ - to cover campaign
effects on the voters as they are expressed very tangibly in election results.
The term ‘indirect’ effects (sometimes *unintended’) could then be used to
cover the various effects of the campaign on politicians, be 1t *third-person
effects’ (Davison 1983) or more direct influences on the politicians. or even
the kind of prolonged influence on interpersonal or interparty attitudes
which, for example, also affects post-election negotiations on alliance
formation in the council.

This section concentrates on “direct’ campaign effects. Since it s not
possible to include surveys of voter reactions to different campaign modes,
mixes of campaign foci, ete., the argument will necessarily have to rely on
inherent assumptions, tendencies 1n aggregate statistics, and the author’s
perceptions, and less on traditional hard evidence.

The influence of the contextual frameworks i1s not easy 1o assess, since
s0 many factors vary from one municipality to another. One can, however,
argue that the expected effects of the two different wavs of ordering
candidates on the ballot paper have not been demonstrated to be more
than marginal. It might even be that the differences between national
and local election systems are less important than expected. Differences
between various PR systems and the various majority electoral systems are
still believed to be important.

The national polling prospects of the different parties have not been
shown to have important consequences for local election campaigning,
apart from supplying some optimism (or pessimism) to the local party
organization. Yet the effect on voter behaviour per se is still believed 1o
be important. Recent development in electoral volatility supports this
suggestion, National polling prospects, of course, are outside the control
of the individual party branches, That is why it is a "contextual” factor (or
‘framework’). Since the term “framework’ could pass on the impression
that it 1s something common to all parties and lists in a municipality, we
may exclude it from the category of frameworks: it is primanly an external
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Fig. 1. A Model of Local Election Campaigning and the Direct Effects of Local Election
Campaign on the Voue.

factor like other such factors. This point of view is reflected in the drafting
of Figure 1.

The importance of differences in mass media structure between local
communities on local election campaigning has not yet been demonstrated
convincingly. Differences between local and national media systems for
electoral campaigning, however, are still considered paramount.

Neither has the influence of various local party systems been assessed
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rigorously. It is, however, difficult to point to important differences in
campaigning between municipalities in the various cells in Table 2 above.
Might it be more rewarding to control for the presence of locally dominant
parties?

It thus appears that at least three of the four general frameworks might
be useful = and necessary — in describing the specific political and electoral
situations within which election campaigning takes place - locally or
nationally — and that these frameworks can be used to establish if (to a
reasonable degree) *all things are equal’ or not. But they do not encompass
all relevant factors: they affect and determine the campaigns to a con-
siderable degree, but thev remain frameworks surrounding the central topic
of our study! The campaigns themselves are still the key element.

The influence of specific campaign modes, campaign foci, various stra-
tegic or tactical planning elements, or different distributional considerations
are extremely difficult to assess and to study in a systematic and gratifying
way. Claims to the opposite remain unproven. It is not difficult to find
specific situations which appear 1o demonstrate the importance of the
various factors. The research problem. however, is still that it is difficult
to rule out the influence of other causal factors also present.

Past performance seems to be an important factor — mavbe the central
factor. Satistaction with performance in the council during the latest term
influences politicians (as candidates) as well as campaign mode and focus,
and party organization behaviour. Campaigning under such circumstances
is expected to be different, and more influential, than a campaign starting
from dissatisfaction.

We still have the problem of distinguishing between the direct campaign
effect on the vote and the direct, or immediate, reaction of the voters to
an administration which has been doing well during its latest term in office.
Only in some situations will it be possible to prove which of these effects
are the more important (cf. Figure 1). The relevance of the second factor
follows from electoral research that claims that voters react to their per-
ceptions (no matter how they are formed) of party behaviour during the
last electoral period, i.e. that voters (re-)act rationally, at least 1o some
degree (see Nannestad 1989).

Positive evaluation of past performance might be connected with a long-
time, competent and popular mavor, who is heading his party’s list of
candidates. The election campaign focus in this case is probably going to
be a mix of leader image, past performance, and policy proposals (which
the voters believe will be implemented, because of the party's past per-
formance). The relative importance of these different factors can only be
determined on the basis of detailed interviews with a sample of the elector-
ate, not from intensive interviews with party personnel, and even less from
electoral statistics.
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Organizational strength (not only a question of membership size), often
entailing good and effective organizational planning, is also considered a
key factor. It is not enough by itself, however, since it requires a specific
situation, e.g. a specific media structure, which entails receptiveness for
the messages from the orgamization, in order to function optimally. Effec-
tiveness in putting across the communication to the electorate turns out to
be the central issue!

On the national level, communication with the electorate can be done
most effectively in a centralized fashion by taking advantage of modern
technology, but for economic reasons and due to the local media structure
this 15 not possible in individual municipalities. Organizational effectiveness
in planming and implementing local election campaigning thus depends on
the capacity to use the communication means available. [t appears that
those few party branches which were consciously engaged in direct person-
to-person communication did better than those who were hesitant in arrang-
ing door-to-door canvassing or who did not send their candidates out to
meet the voters on all possible occasions.

Another important factor — which is outside the influence of the panty
itself — is the campaigns of competing parties. If the opponents’ campaign
efforts are poor, then the party’s own chances of success are obviously
better, and vice versa.

These various factors are integrated in Figure 1, which models the
explication of the local election campaign and its direct effect. The pro-
visional character of the model, as well as the question of its applicability
to other levels of electoral campaigning, must be stressed.

Conclusion

Two guestions were raised in the introduction. The first asked if it was
possible to point to significant differences between national and sub-
national election campaigns. The answer 1o this question depends on the
level of generalization. Since local election campaigns almost exclusively
take place locally, they cannot exploit the national mass media. To a
considerable degree they are therefore contingent upon conditions of
the local media system, and are hkely to involve more direct personal
communication and the utilization of other means of local knowledge and
personal networks. For this reason such campaigns must be conducted on
a decentralized basis. This 1s contrary to the main tendency in national
election campaigning. S50 there certainly is a difference between national
and sub-national electoral campaigning.

But if the municipalities are considered individual and independent
political systems (which to some degree they are, especially in a local
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election connection), then the parallels between local and national elections
become more obvious: election campaigning depends unavoidably on the
mass media system available and has to accept this system as it is, and
make the best of it. In this respect and on this level of generality it is
difficult to claim that campaigning on one of these levels differs from
campaigning on the other.

The other introductory question asked was *Can differences in the con-
duct of electoral campaigns explain differences in election results?’, or -
to phrase it otherwise - ‘Does local election campaigning matter”? The
answer to this question is definitely in the affirmative. Also, on this level
how election campaigns are organized, how well organizations operate,
and how qualified and careful the planning is are important. Strategic and
tactical planning, and the implementation of plans account for more than
a difference in degree.

But it is still difficult to measure how much local election campaigning
matters. Other factors, some of which are of considerable importance, also
matter when the voters decide to cast their vote. And even though some
voters claim that they have made their decision well before election cam-
paigning starts, the reinforcing effects which election campaigning has on
exactly this category of voters should not be forgotten.

Local election campaigns are the responsibility of local party organ-
izations or branches. Their specific content and contexts make a con-
tinuation of this decentralization necessary, even when national elections -
at least in PR systems - tend to become increasingly centralized.

It has, moreover, been claimed that this local election function could be
a safeguard against the continuous erosion of the mass membership in
political parties (Ware 1987, 133=135; Sundberg 1989b, 127). If parties are
able 1o present themselves and are accepted as influential local organ-
izations, who integrate local interests, who select candidates, and who have
a say on policy proposals, if parties perform well in the local community
administration, and if parties have local leaders of some quality. then there
is no reason to fear that voters, or members, should disregard the local
party orgamizations. It would still be worthwhile 1o support them, at least
on polling day. This perspective is perhaps particularly relevant for the
larger and more “visible’ parties, locally as well as nanonally, as Selle &
Svisand have claimed (1983, 228). Thus, it can be argued that local party
organizations will not disintegrate, since they are more needed in the local
communities and in local election campaigning than the traditional mass
membership parties on the national level.

NOTES
1. Erik Svensson of the Centre-Democrats, He succeeded in winning 2 seat both in the
municipality council in Aarhus and in the county council.
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