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1.Introduction: Conceptual Framework


In 1998, Wales, like Scotland and Northern Ireland, received new institutions of government which replaced the old system of 'direct rule' exercised via the three territorial Offices. The events leading up to the referendums that brought about these changes and their immediate aftermath have already been well documented and there is no need to repeat this here (Taylor and Thomson, 1999; Jones and Balsom, 2000). This paper, and the research project on which it is based, attempts to delve a little more deeply into the dynamics of the devolution settlement and, in particular, into the question of 'identity'. The concept of identity is notoriously difficult to operationalise and generally takes the form of mass surveys asking a number of simple questions. In the UK, this has often taken the form of the 'Moreno Question', named after the Spanish political scientist who devised it: do you feel more Welsh, Scots, English than British attempting thus to construct a scale of identity
. While this is a useful starting point in gauging public attitudes towards identity in general it remains little more than a snapshot of feelings at a particular point in time. However, it tells us little about the political dynamics of identity and the way in which this relates to policy and policy-making, which we might regard as the ‘nuts and bolts’ of politics in practice. 

In this research project, we approach the question of identity by analysing the role it plays in these political dynamics of policy and policy-making. Our research should be seen, not as contradicting, but as complementary to the Moreno-type mass-based quantitative surveys. In order to explore how identity is used in a policy context, we sought to find out how key decision-makers are affected by it
. Furthermore, the UK devolution process has placed the question of identity at the heart of the political debate in Britain, not just in Scotland, Wales and Northern Ireland where it has always been central, but in England as well. Perhaps for the first time, many English people have become aware, as a result of devolution, that there is a problem of identity in Britain. Until now they have tended to assume, in a non-reflective way, that Britain, England and the United Kingdom were synonymous. No Scottish, Welsh or Northern Irish
 person would ever have made such an assumption.  The implementation of the devolution settlement is, therefore, an opportune moment to study the question of identity both at elite and mass levels. Our research project attempts, therefore, to ascertain from key decision-makers themselves what difference the devolution settlement was making both to their policy-making roles and to their perceptions of the importance of identity. One of the most interesting questions arising from the two kinds of survey will be the extent to which mass and elite opinions diverge or converge on these issues
.

1.1 Territorial and Sectoral Policy Communities


Devolution did not occur in a vacuum but in the context of extensive changes in the nature of the state itself (Loughlin, 2000). In attempting to grasp the nature of these changes, social scientists have, in part, concentrated on analysing developments in the way policy is made and implemented and which actors are involved in this form of public action. This has given rise to an extensive literature on 'policy communities' and 'policy networks' and, more recently, to a discussion of the nature of 'governance' as opposed to 'government' (Kooiman, 1993; Kohler-Koch and Eising, 1999; Rhodes, 1997; Le Galès, 1999). Despite a certain vagueness and tendency to use the term 'governance' to fill any particular conceptual vessel we wish, the distinction between it and ‘government’ is useful in so far as it points us towards the complexities of contemporary ways of ‘governing’. ‘Governance’ points to the fact that ‘governing’ usually involves a range of 'actors' wider than elected representatives or appointed officials and includes various kinds of groups clustered around a particular policy sector (e.g. coal, steel, pharmaceutics, electronics, etc.). They will be referred to here as simply ‘sectoral policy communities’ (SPC's). Nevertheless, devolution, as well as raising issues of identity for these policy communities, also raises the issue of ‘territory’. One of the aims of our research project is to ascertain the importance of this 'territorial' dimension in the (re-)construction of SPC’s and to evaluate the early effects that devolution is having on them. We are particularly concerned with the existence and/or emergence of 'territorial policy communities' (TPC’s) and their relationship to 'sectoral policy communities'. A 'territorial policy community' is one where the territorial framework (whether this is Scotland, Wales, Northern Ireland, an English region, or, indeed, the UK or the European Union) is of primary importance in the construction and frames of reference of that community. Of course, there is no clear-cut distinction between the two types of policy community and, indeed, we would expect considerable overlap. It is, furthermore, extremely difficult to reconstruct in a satisfactory way the actual organisation and functioning of a policy community precisely because the arrangements are often highly informal. Nevertheless, that is our ambition and task: to construct a typology of such communities and to map out their relationship to each other both before and after devolution. 

1.2 'Frames of Reference'
With regard to the question of identity, little of interest would be gained by simply putting the 'Moreno Question' to the members of such policy communities. To say whether they feel more Scottish or Welsh than British and in what proportion tells us little about the construction and political activities of these communities. On the other hand, identity, or rather identification, is important; given the territorial dimension that we have been invoking. To operationalise the concepts of identity and identification, we have employed the concept 'frames of references' which is inspired by the concept of 'référentiel' developed by the French political scientist Pierre Muller (1990). By exploring the frames of reference of policy communities, we seek to ascertain the most important policy framework, both conceptually and empirically, within which policy-makers operate, the core values that underlie these frameworks and the policy activities that occur within them. In our case, the most relevant frameworks are: the region/nation (Scotland, Wales, NI, N-E England, etc); the UK (Westminster/Whitehall); ‘Europe’ (the European Union); elsewhere (e.g. Ireland, South-West England,). By probing the relevant frames of reference, it is possible to explore the level of decision-making with which key policy actors and communities identify, that is, their identification rather than their identity. However, by probing the question of identification, it becomes possible to explore identity understood in the more overt political and policy sense invoked above. The process of 'rolling devolution' adopted by the UK government gives a dynamic element to this question. In our interviews, we attempt to ascertain to what extent 'frames of reference' of policy-making have changed as a result of devolution and, if this is indeed the case, what the new frames of reference might be. 

1.3 'Core Values'


Recent work in public policy analysis has pointed to the importance of different levels of value formation (Muller, 1990; Sabatier and Jenkins-Smith, 1993). It is, however, notoriously difficult to ascertain what are the values held by an individual or organisation, let alone a national or regional community. This is made even more complex by the fact that there are different layers of value formation with some values being more 'operational' or 'rational' and open to change, while others are more 'fundamental' and related to an individual's or organisation's non-negotiable sense of identity. In order to probe these dimensions of value-formation and identity, we have chosen, in this research project, the method of ‘oblique enquiry’. This involves trying to delve into ever deeper levels of value formation through a series of indirect questions on a number of issues that, while ostensibly not directly related to identity issues, do reveal implicitly-held values. Sometimes, it is possible to go further and ask more direct questions about symbols, value and identity but this is only after the indirect method has been used. A useful technique is to ask questions which contrast and compare one's own community, region or nation with other communities, regions or nations. For example, this might be done through the evocation of stereotypes about themselves and about the other groups. Of course, what is revealed from elite interviews are the attitudes and opinions of the individuals being interviewed but these individuals do represent key organisations within the society as a whole. These individuals and organisations, operating at a high level of the society itself, may be regarded as possessing distinct insights into the way that society, or at least its members, think about themselves. There may emerge interesting scenarios in which these elite attitudes, opinions and evaluations diverge considerably from mass public opinion or from the ways in which the media represent the issues. 

2. The Welsh Policy Context

It is important to set the context in which policy activities occur. Welsh identity and Welsh policy communities are, to a large extent, the result of a long history of relations with its big neighbour, England. Without delving too far back into this history, we can point to the ‘Act of Union’
  of 1536 as the crucial historical landmarks of modern Wales (Davies, 1994). Basically, this Act, unlike the Act of Union between Scotland and England in 1707, completely assimilated Wales into the English political, administrative and ecclesiastical system and penalised the Welsh language. Scotland, on the other hand, was allowed to retain what Scots commentators refer to as ‘the institutions of civil society’. By this they mean its legal system based on Roman law, its educational system, its distinct forms of local government, and its established church, the Church of Scotland, which is Calvinist rather than Anglican. Wales did, however, retain the Welsh language and Welsh people, in their majority, adopted non-conformist Protestantism rather than Anglicanism as their religion
. 

These differences point to differences in the historical trajectories of Scotland and Wales as 'nations'. Scotland was a unified kingdom from the 9th century and became a nation-state until the union of the Scottish and English crowns in 1603. Before this, it was traditionally allied to France and an enemy of England. There was a Scottish Enlightenment in the 18th century with luminaries such as Adam Smith and David Hume, and Glasgow and Edinburgh the centres of intellectual and liberal ferment
. The Act of Union was accepted by the Scottish elites as a union between equals and the Scots never forgot this sense of difference and equality. The Welsh had never been united as a nation in this way. Their ‘Act of Union’ was very much on the terms dictated by England and was far from being an treaty between equal partners. 

Wales, like Scotland, the North and Midlands of England, and the North-East of Ireland, did participate in the development of Britain as the greatest industrial power of the 19th century and in the development of the British Empire during this period. At one time, Cardiff was the coal capital of the world and the South Wales valleys were great centres of industrial activity. Another feature of Welsh life during this time was the importance of radical politics precisely because of the harshness of life in the mines and steel-works. This was closely linked to Welsh religious non-conformity (that is, a kind of Protestantism that was distinctly low-church, anti-Anglican and based around the 'chapels') and a strong sense of solidarity and egalitarianism in the rural and working-class communities. These factors led to a strong identification of a majority of Welsh people with first the Liberal Party and, then the Labour Party, when it replaced the Liberals as the main party of opposition to the Tories, although a minority of Welsh people continued to support the Tories. Welsh nationalism as a political force in the form of  Plaid Cymru emerged relatively late on the scene and did not become important until the 1960s. It has, however, become the second political force in Wales with the serious decline of the Conservative Party in the last ten years. 

The link with the Labour Party, however, is the most important for understanding the contemporary Welsh policy context and also attitudes to devolution within the Labour Party, particularly as the Party has traditionally been strongly Jacobin. The Party saw its primary task as capturing both the levers of the state at Westminster and  the 'commanding heights of the economy' in order better to redistribute the benefits of national wealth to its working class constituents. Welsh Labour, marked by a long tradition of militancy in the Valleys and industrial South Wales, but also by the great levels of poverty and deprivation experienced by their supporters were strongly attached to this perspective. The link to the centre (London) was seen as a lifeline for many of these people. Welsh nationalism was regarded with particular alarm as it was perceived as putting this lifeline in danger. Furthermore, nationalism was strongly associated with the imposition of the Welsh language on a population which, although it possessed a sense of Welsh identity, was now English-speaking
. 

At the same time, this dependence on the centre underlies what might be described as an underlying problem of Welsh political culture: a psychological dependency which engenders feelings of inadequacy but also resentment towards this same centre, giving rise to a lack of self-confidence. But these traditions of trade union organisation and militancy and the collective organisation necessary in the heavy industries might also help to explain the Welsh traditions of communitarianism and egalitarianism (as several of our interviewees pointed out). Neo-liberals such as the Thatcherite former Secretary of State, John Redwood, bemoaned the lack of an entrepreneurial spirit among the Welsh and he is perhaps right. But this may be more than compensated for by the traditional strength of the Welsh communities
. This brief historical sketch is necessary for understanding the complexities of contemporary Welsh identity and nationhood and the very different experience of Scottish nationhood. 

2.1 Economy, Society and Nationhood in Wales

Although Wales has some recognisable features of nationhood - a flag, an anthem, a language, and a sense of difference from others (especially from England) - its national identity is highly problematic. This might be expressed in the concept of 'fractured nationhood'.  Denis Balsom pointed to this problematic in his well-known typology of three 'Wales's': Welsh Wales in the northern and western Welsh-speaking heartlands; English Wales in the industrialised south and north-east English-speaking areas but possessing a sense of Welshness; and British Wales, the English-speaking areas along the English border with little sense of Welsh identity. This typology is a useful starting point but the Welsh political and social landscape has become more complex in recent years. We might illustrate this through reference to a number of cleavages or fault-lines running right through Welsh society.  An overview of the Welsh economy illustrates some of the key debates in contemporary policy-making in Wales.

Migration. It is in the context of “fractured nationhood” that one can usefully situate the discussion on migration. We need to distinguish between three types of migration patterns that have affected Wales. First, there was Welsh internal migration from one part of Wales to another. Second, there was UK internal migration from other parts of the UK (England, Scotland and Northern Ireland) into Wales. Before it achieved independence in 1921, the south of Ireland would also have been in this category. Third, there is international migration from outside the UK (and after 1921 this includes the 26 counties of the south of Ireland). The key event in the 19th century was the participation of south Wales and the Valleys in the industrial revolution. At one point in the 19th century south Wales was producing the world’s largest output of coal anywhere in the world and this was coupled with important steel production and a range of ancillary activities in the docks, railways, etc. It was this position at the heart of the new industrial system that attracted tens of thousands of workers as coal-miners, steel-workers and dockers. First, there was an internal migration mainly from the heartlands of rural Welsh-speaking Wales into what was rapidly becoming English-speaking industrial south Wales. This had an important impact on Welsh language, culture and politics. It meant in effect a rapid decline in the number of Welsh-speakers in Wales as a whole, although it is true that Welsh English-speakers still maintained traditions of Welsh identity, radical politics and non-conformist chapel-going. At the same time, there was a growing hostility to the Welsh language (rather than culture and identity) on the part of the English-speakers. This hostility was reinforced by the next wave of immigrants: those from within the United Kingdom, including the south of Ireland. The Irish immigrants came mostly as a result of the Irish famine (1847-52) in which over a million people died and several million emigrated from Ireland in the following years. In the latter half of the 19th century, some of these emigrants settled in the towns and valleys of south Wales. However, during this period there was a great deal of conflict between them and the native Welsh, caused by differences in religion (Catholicism versus non-conformist Protestantism) and language (there was little interCeltic solidarity) but also because of the Irish undercut wages in the heavy industries and were used as scabs by the employers. In any case, the Irish became an important element of the new English-speaking community of industrial south Wales and eventually succeeded in politics and business. However, although the Irish are probably the largest group of migrants as a result of internal UK migration (and later as part of international migration), they were not the only group. Among the others were English and Scots, obviously reinforcing the English language but also an early immigration from other parts of Europe, Italy and Poland in particular, as well as Africa, especially Somalia. One of the most remarkable stories of this period was the successful integration of the Africans through intermarriage with Welsh, Irish and English groups to form what is officially known as the Cardiff Coloured Community. In effect, racism seems to have been little evidenced during this period. 

All of these groups successfully integrated into Wales, although it is doubtful whether they had any consciousness of belonging to a Welsh nation until the 1960s. The main nationalist party, Plaid Cymru, was organised mainly in the Welsh heartlands and the political allegiance of the immigrant groups went mainly to the resolutely anti-nationalist Labour Party or, to a lesser extent, to the Conservative Party. Industrial south Wales played a key role in the defeat of the Yes vote in the 1979 devolution referendum and it is significant that Cardiff, the heartland of this community, voted No in the 1997 referendum. Nevertheless, there have been changes since the 1960s. A key element of these changes (dealt with in the next section) was the collapse of the heavy industries of industrial south Wales as well as the continuing rural exodus in the other parts of the country. To some extent this was a catastrophe for the traditions working class communities of the Valleys and the towns and cities where they lived. On the other hand, Cardiff and its hinterland (with the exception of the Valleys) did succeed in reinventing itself as a dynamic European metropolitan region, throwing off its image as a grimy industrial working class town. Furthermore, as English towns began to experience serious levels of social deprivation, crime and unemployment, rural Wales across the border began to look increasingly attractive as a place to live. There thus began a new internal migration from England to both the Cardiff region and the idyllic villages of the Welsh mountains and coast as well as along the Welsh border with England. This problem is dealt with below in the section on ethnic cleavages but at this point it useful to point out that those born in England comprise about 20% of the population of Wales. Although scattered throughout Wales, they are concentrated in south Wales and along the border in the east. Although some of the English incomers have enthusiastically accepted the language and culture of Wales, it is probably fair to say that the majority have no sense of belonging to the Welsh nation and their point of reference is England and English cities such as Birmingham or Liverpool. Although more detailed research still needs to be carried out in this area, it is significant that the areas of concentration of English incomers voted in their majority No in the 1997 referendum. This needs to be balanced by the fact that in the “old” English-language community there is a new appreciation of the Welsh language and culture and an identification with the Welsh nation. The language conflict is much less sharp than it once was and many of this community are either learning Welsh or sending their children to the very successful Welsh medium schools. 

The final element in this discussion of immigration patterns concerns the large “non-White” immigration into Britain since the Second World War, mainly from Asia, the Caribbean and Africa. This immigration has barely affected either Wales or Scotland and it has concerned mainly London and the South East, the English Midlands, especially Birmingham and Yorkshire. The Office of National Statistics (Annual Local Area Labour Force Survey, 2001/2) estimated that, in 2001/2, 47.9% of all ethnic minority groups lived in London, 7.4% in the South East, 12.5% in the West Midlands, 5.5% in the East Midlands and 7.9% in West Yorkshire. In Scotland, there were just 2.1% and Wales 1.2 %. Another way of putting this is to state that 98% of Scots and Welsh defined themselves as “White” in this survey. It can be seen therefore that this kind of immigration pattern barely affects issues of language, culture and identity in Wales (or Scotland). Although there have been isolated outbreaks of racial hatred against these communities in Cardiff and Swansea, and although extreme-right organisations are present in this region, race relations have been relatively good in the area. The current immigrants, mainly Pakistanis, seem concerned to maintain their own communities through the practice of Islam and the community centres associated with mosques. Many of the older members have retained their language or origin although their children do assimilate to the majority linguistic culture, which is English. There is little evidence that they are investing in the Welsh language and identity and that they are consciousness of belonging to the Welsh nation, despite the conscious efforts of the Welsh National Assembly to promote a multicultural image of Wales. 

2.1.1 The Welsh economy

One of the key developments that have shaped Welsh life in the last 25 years is the level of restructuring that has taken place in the economy.  With the decline of heavy industry, there are few remnants of the traditional industrial sectors
 that once dominated Welsh economic output.  This restructuring led to the establishment of the Welsh Development Agency (WDA) in1976, which was given the task of regenerating the economy of Wales.  One of its key objectives was to attract foreign direct investment to compensate for the loss of jobs in traditional sectors and it has succeeded in attracting many large companies from overseas, notably from the USA, Europe and Japan.  Whilst news of job creation was almost invariably greeted favourably, increasing concerns have been raised in the last few years over the sustainability of such a strategy.  Many of the manufacturing jobs that were attracted to Wales on the basis of favourable commercial conditions – including relatively low wages – have now been lost to areas that have even lower labour costs (especially Eastern Europe).  As a consequence, the debate more recently has shifted in favour of devoting more resources to indigenous business.  This is reflected in a number of strategic initiatives that seek to promote economic prosperity in Wales.

Within these strategic initiatives, much attention has been focused on creating sustainable, high-value jobs.  The WDA has sought to be at the forefront of some leading edge European practices, especially in the field of innovation (Rhisiart and Thomas, 2000).  Another important area where Wales has traditionally lagged behind, as noted above, is entrepreneurship.  Recognition of the problem led the National Assembly to issue a strategic document, Entrepreneurship Action Plan for Wales.  The vision outlined within the document is of ‘a bold and confident nation where entrepreneurship is valued celebrated and exercised throughout society and in the widest range of economic circumstances’ (NAW, 2000).  It will be a formidable task to transform that vision into the increased business birth rates that are required to help increase Welsh GDP per capita, which stands at only 82 per cent of the UK average (only Northern Ireland and the North East of England are poorer in these terms).  Politicians and practitioners will also need to address the internal disparities in Wales, as noted below.

Restructuring has produced a more balanced economy in Wales where dependency on a few sectors has been reduced.  There are, nevertheless, features that distinguish the Welsh economy from the UK economy as a whole.  Manufacturing plays a more prominent role in the Welsh economy than it does in the UK economy: it accounts for 27.8 per cent of Welsh GDP compared with 20.8 per cent of UK GDP (ONS, 1998).  In terms of its exports, the Welsh economy is even more strongly integrated into the EU economy than that of the UK as a whole, with 72.1 per cent of exports from Wales going to the EU - compared with 60.8 per cent for the UK economy (ONS, 2001 – figures are for 1999).  Consequently, it may be said that there is a stronger case to be argued in Wales in favour of joining the European single currency.  Having been integrated into the macro-economic framework of the UK and strongly integrated into the EU economy, several interviewees commented that, in conceptual terms, Wales had ‘less of a problem’ about integrating into the larger economy of the EU.  This will be another key indicator to analyse in any future referendum on UK entry to the Euro.

This overview of the Welsh economy demonstrates that considerable challenges face policy makers in their goal of raising the nation’s GDP (per capita) to the average levels UK or EU.  Moreover, there is great scope for these economic indicators to be politicised both within Wales and in Welsh relations with Westminster and the EU.  Despite the absence of monetary and fiscal instruments, the Assembly will be judged – in popular terms – by Welsh economic output in the coming years.  Partisan divisions in the Assembly will probably increase if there is little tangible improvement in the Welsh economy.  In the unfolding debate on the European single currency, the Welsh position may well differ from that of the UK as a whole.  This will be another vital case in which to gauge the Cardiff-London-Brussels relationships.

2.1.2 Economic-geographic cleavages:
Ttraditionally the cleavage was between a largely Welsh-speaking rural Wales as opposed to a largely English-speaking Industrial South Wales (ISW) marked by the heavy industries of coal and steel, with pockets of English- and Welsh-speakers in each of these. This cleavage has been considerably modified with the collapse of heavy industry in the 1980s, rural depopulation and growing numbers of English-speaking ‘incomers’ into the Welsh heartlands. Mathias (2000) distinguishes between four main economic areas: (i) the industrialised south; (ii) the semi-industrialised north-east; (iii) the rural centre and north-west; (iv) the National Parks in the north-west and the south of central Wales. Today, the main cleavage in economic terms is not a north-south or rural-urban one but an east-west one, with a strong economic base running from the north-east to the south-east with the western sea-board and central areas suffering from serious economic deprivation along with the former coal-mining valleys. Only the region around Cardiff and, to a lesser extent, the North-east, could be described as dynamic economic regions existing as islands of prosperity in a much larger sea of economic deprivation and depression characteristic of the rest of Wales
. 

2.1.3 Linguistic cleavages: 

The Welsh language has undergone a serious decline during the 20th century. According to census figures, in 1931 36.8% of the population (above the age of 3) were Welsh-speakers. This had declined to 18.7% by 1991. These bald figures, however, do not reveal the complexities with regard to Welsh-speaking and English-speaking communities in Wales.

 
First, there is the problem of defining what 'Welsh-speaking' means. Second, there is the question of the status of the language in public and social life. Third, there is the relationship between language and identity and language, identity and politics. The census figures need further refinement by more focused questions exploring these issues. In June 2000, the Welsh Language Board published a report on The State of the Welsh Language, which gives a more nuanced picture (Welsh Language Board, 2000). With regard to the meaning of Welsh-speaking, this report defined Welsh-speakers as those who speak the language 'fluently' or 'very well'. It emerged that 11% were fluent, 5% spoke it fairly well, 2% spoke some Welsh, 27% spoke just a few words, while 55% spoke no Welsh at all. Thus, those speaking some Welsh, including those speaking only a few words is the figure given in the 1991 census for those who speak the language, although, clearly, the number of competent Welsh-speakers is much less than this figure suggests. However, this rather sombre picture is modified by the increase in Welsh-speaking among younger age groups, thanks to the introduction of compulsory Welsh and the provision of Welsh-medium schools. 


With regard to the language's status, however, the position is more positive. The same survey revealed that 75% of those interviewed, English- as well as Welsh-speakers, consider the language will continue as a living entity for the foreseeable future. 89% of all respondents of both languages thought the language was important for Welsh culture. A significant proportion thought knowledge of the language was useful in obtaining employment and the demand for bilingual skills would grow especially in certain sectors (60% thought education such an area; 48% the local authority sector; and 44% the health service). Even more encouraging was the finding that almost everyone (with only 6% disagreeing) thought there should be more bilingual education than is currently available and that more English medium schools should teach some subjects in Welsh. These developments are significant when we compare attitudes to Welsh during the 1979 referendum on devolution when there was a great fear in the English-speaking community that ‘Welshies’ would dominate a devolved Assembly.  The position of the language has also been strengthened in public policy terms through the setting up of S4C (Sianel Pedwar Cymru – in English, Channel Four Wales), the Welsh Language Act of 1993 and the subsequent setting up of the Welsh Language Board to protect and promote the language.  .  ‘Language politics’ certainly do not feature as they did a generation ago.  Although leading figures have declared that the age  of language politics has passed in Wales,
 there are signs that the issue can still provoke partisan differences.  Recent episodes demonstrate that the Wales Labour Party, whose traditional dominance of industrial south Wales has been challenged by Plaid Cymru, is still prepared to use the issue of the Welsh language as a lever against the perceived threat of Welsh nationalism.
 

  
The final point concerns the relationship between language and identity, and the relationship between these two and politics. First, it should be noted that 74% of respondents to the WLB survey were born in Wales and, of the remainder, 21% were born in England. 76% of all respondents
 considered themselves to be Welsh but 96% of Welsh-speakers did so. Welsh-speakers considered themselves to be more Welsh (96%) than British while among English-speakers the percentages only 73% felt this. On the political level, the Welsh-speaking communities have tended to support Plaid Cymru; the Welsh-born English communities, the Labour Party or the Liberal Democrats; and those of English origin, the Conservative Party or the Liberal Democrats. However, Plaid Cymru has in recent years tried with some success to penetrate into the English-speaking areas. New Labour, at least, has made efforts to improve its relations with the Welsh-language community. The Conservatives have also attracted some high-profile Welsh-speakers and Welsh-born English-speakers. These are rather crude estimates, which need to be filled out with more exact statistics.

 
The new respectability of the Welsh language has also led to the emergence of a Welsh-speaking urban elite, whose sociological characteristics are quite different from the traditional Welsh-speaker from the heartlands. In certain sectors of public employment, such as education, the media or public administration, and in parts of the private sector, it is now a distinct advantage in employment terms to be a Welsh-speaker. As we shall see below, this is leading to new cleavages on the language issue in the area of employment, which are likely to be exacerbated by the bilingual nature of the National Assembly for Wales.  However, in many instances there remains a serious linguistic deficit with regard to the number of Welsh speakers in certain key institutions. Only 1 per cent, for example, of the National Assembly’s staff speak Welsh, which compares unfavourably with the national average.

2.1.4 'Ethnic cleavages': 

It has been suggested that in Wales there are three main ethnolinguistic groups: the Welsh-speaking Welsh
; the English-speaking Anglo-Welsh, born in Wales; and the English-speaking incomers, the majority of whom were born in England and that these groups are dominant in defined geographical areas. There are also a small minority of other ethnic groups. Some of these such as the Irish, Italian, Poles, Somalis, and Yemenis migrated into Wales at the end of the nineteenth century. These have been more or less assimilated into the large English-speaking Welsh group. There has been a more recent immigration from the Indian sub-continent and, to a lesser extent, from the West Indies. These groups exist in a more uneasy relationship with the Welsh population and, from time to time, experience racist abuse and violence similar to what happens in other parts of the United Kingdom. Their presence adds another element to the complexity of Welsh society. 

Although a large majority of English-speaking Welsh-born people living in Wales are in favour of measures to protect and promote the Welsh language, there remains a certain tension between them and Welsh-speakers, which we picked up in several interviews in this project. Some Welsh-speakers still tend to see Welsh-speakers, that is, themselves, as the 'true' Welsh and regard the language as the true marker of identity. Non-Welsh-speakers resent this and argue in favour of a Welsh identity not based exclusively on a knowledge of the language but rather on the creation of distinctively Welsh political institutions (Aitchinson and Carter, 2000). The position of the English-born incomers is also complex. First, the proportion of English-born residing in Wales – around 22% - is much higher than is the case in Scotland or Northern Ireland. Furthermore, this group has a strong presence in distinct geographical areas especially in the counties along the border with England. It is clear from the 1997 referendum that they accounted for much of the ‘No’ vote in these areas. It seems that, for many of them, living on Welsh soil is a mere accident of circumstances and there is little sense of belonging to Welsh society or, a fortiori, to a Welsh nation with a national project of the which the National Assembly is the political expression.   The employment dimension is also significant with regard to the English in Wales.  While positions held may have resulted from meritocratic recruitment processes, there are concerns that the number of English people in key positions in Wales is redolent of the English ‘managerial’ or ‘white settler’ class system that operated in colonial and industrial times.
  On the other side of the scale, an embryonic underclass has emerged in recent years where unemployed people from metropolitan England have been encouraged to move to parts of rural Wales and the North Wales coastal resorts.

It is important to avoid oversimplification of the position of the English in Wales. Many English-born incomers do in fact make an effort to adapt to the society and culture that they have joined by, for example, learning the Welsh language or sending their children to Welsh-medium schools even if they themselves have not mastered Welsh
. These 'Welsh-adapters' were strongly in favour of a Yes vote in the referendum and sometimes took a leading role in the campaign. At the moment, figures do not exist for the proportions of those indifferent to Wales and those adapting to Wales that characterise this segment of Welsh society. 

2.1.5 Political Cleavages: 

There is an obvious cleavage between the four main political parties in Wales. The dominant party for much of the last century has been the Labour Party with the Conservative Party as its main opponent at least up to the 1980s. But, by the 1997 General Election, the position of the Conservatives in Wales had declined to such an extent that, similarly to what happened in Scotland, none of its candidates was elected to Parliament. This did not signal the end of the Conservatives in Wales as some of its candidates were subsequently elected to the Welsh National Assembly. Nevertheless, they have been replaced by the nationalist Plaid Cymru as the main opposition party. Plaid Cymru has in recent years tried, with some success, to broaden its support base by attracting English-speakers in areas such as the South Wales Valleys. Indicative of this shift was its name-change to Plaid Cymru - The Party of Wales, adding the English translation as a suffix. The Liberal Democrats, the inheritors of the once dominant Liberal Party in Wales, still command some support but this is quite reduced. Today, the main party cleavage is between the Labour Party and Plaid Cymru with the Liberal Democrats having recently entered into a coalition government with Labour in the NAW. 

Perhaps an even more important cleavage than the cleavage between the parties is the cleavage within the Welsh Labour Party between Blairite ‘New’ Labourites and ‘Old’ Labour. It is this internal party division that was another important factor in the low degree of mobilisation by Labour supporters for a ‘Yes’ vote in the referendum. It has bedevilled the early stages of setting up the Assembly with squabbles over the Welsh party leadership (Rhodri Morgan vs. Ron Davies and Rhodri Morgan vs. Alun Michael respectively)
. This internal Labour Party division has been basically between those attached to the traditional Labour commitment to centralisation (and therefore redistribution of resources) who have been hostile to anything smacking of (Welsh or Scottish) nationalism, and those in favour of devolution. The commitment of the latter group is based on a variety of motives: recognition of Wales's national identity and culture; acceptance of the argument in favour of a ‘Europe of the Regions’
; or a simple loyalty to the Labour Party without any strong ideological commitment to devolution as such. Although Labour pro-devolutionists shared a common commitment with Plaid Cymru to setting up a Welsh Assembly, it proved very difficult for the two groups to work together given their historical antipathy to each other. Furthermore, a revitalised Plaid Cymru was attracting a younger population in the English-speaking areas which was posing a threat to Labour hegemony in places like the South Wales valleys.  Another notable cleavage within the Labour Party is the attitude towards European integration.  Interestingly, hostility towards European integration is generally expressed by the same section of the Wales Labour Party that has opposed devolution.  Although the leadership of the Wales Labour Party – like its UK equivalent – is both pro-devolution and pro-EU, there is a recalcitrant faction of the party in Wales that remains firmly British nationalist in outlook.  The future of the Assembly in the short to medium term will be heavily influenced by the synthesis which emerges from these contrasting views within the Labour Party.

Surprisingly, given the party’s commitment at the UK level to decentralisation and federalism, the Liberal Democrats in Wales showed themselves to be quite lukewarm to the whole devolution project and barely mobilised their members to get out to vote. Given these divisions and apathy and the open hostility of the Tories, the mobilisation of Welsh society behind the devolution project was extremely weak when compared to Scottish mobilisation behind the Constitutional Convention. Given the difficulties it is perhaps surprising that as many people voted as they did and that the ‘Yes’ vote actually squeezed through by a few thousand votes. 

Given the extent and depth of these cleavages, it is not surprising that national identity in Wales is problematic and in strong contrast to the sense of ‘settled nationhood’ that exists in Scotland. The divisions also help to explain both the modest nature of the devolution proposals for Wales (an Assembly with no powers of primary legislation and no tax-raising powers such as the Scottish Parliament received) and the lukewarm reception given to the proposals which resulted in a low referendum turnout (50%) and the slim majority for a Yes vote (just over 50% of those who turned out to vote voted Yes)
. 

2.2 Welsh Political and Administrative  Institutions. 

As mentioned above, Wales, unlike Scotland, was completely assimilated into the political and administrative institutions of England by the Act of the Westminster Parliament (the ‘Act of Union’) in the sixteenth century. It was only with the setting up of the Welsh Office and the establishment of a Secretary of State for Wales
 in 1964 that Wales began to develop its own distinctive political institutions. Most power was concentrated in the hands of the Secretary of State who had a seat in the UK Cabinet, and who exercised this power with the help of a small number of junior ministers. Nevertheless, the ‘territorialisation’ of Welsh public administration was a slow and erratic process. First, several public utilities such as water and electricity were not geographically bounded by the Welsh border but overlapped across the border with parts of England. Second, although it is true to say that Wales developed a kind of government, this bore more resemblance to a kind of colonial rule from Westminster rather than something that recognisably democratic. On the contrary, government in Wales, especially during the long period of Conservative governments, tended to take the form of rule by quangos
. ‘Quangoisation’ reached somewhat pathological dimensions during these years when the Tory governments launched what can only be described as an onslaught against British local authorities and transferred many of their functions to these non-elected agencies. In Wales, they were often headed by Tory place-men, who often had been defeated in parliamentary elections, despite the low level of support for the Conservative Party in Wales. Third, the operating culture of the Welsh Office and the Civil Service in Wales, was quite different from that of their counterparts in the Scottish Office (as several of our interviewees pointed out) despite their both being part of the ‘imperial’ or ‘home’ civil service
: in the Scottish Office, civil servants asked first how a piece of legislation from Whitehall could be adapted to Scotland; in the Welsh Office, they asked how could they best implement what Whitehall wished. This culture of dependency was due to a number of factors: the more recent formation of the Welsh Office (1964) compared to the Scottish Office (set up in 1885 with a Secretary of State with a seat in the Cabinet since 1926); the scant resources at the disposal of Welsh civil servants; a reflection of the more general culture of dependency in Wales mentioned above. Despite these limitations, Wales did have a system of administrative devolution from 1964 but one that was characterised by a large democratic deficit. The deficiencies of the Welsh Office and what was dubbed ‘The Quango State’ were severely criticised by many within Wales. The limitations were also seen to have deleterious effects on the development of Wales as a strong European nation/region. The Welsh Office was criticised by the Parliamentary Select Committee on Wales for its incompetence in dealing with European Union issues. It was quite simply overwhelmed by the mountain of paper-work
.

2.3 The Welsh National Assembly as the nexus of the new policy-making system.

One of the strongest arguments in favour of devolution in 1997, therefore, was that Wales could develop as a dynamic European region only if this democratic deficit were filled. Despite the low turnout and the slim majority, both of which have been detrimental to both the legitimacy and the credibility of the new institution, the Welsh National Assembly has been set up and this has fundamentally changed the nature of the Welsh system of government. One of the most important findings of our research project is that all our interviewees (including those who opposed its setting up such as Tory Assembly Members and others) agreed that the Assembly is here to stay and that devolution is irreversible. Another way of expressing this is to say that the Assembly has replaced the Welsh Secretary of State and the Welsh Office as the nexus of policy-making within Wales. The role of the Secretary of State has been reduced and there is a question mark over the future of the Secretary of State in the devolved UK. The Welsh Office civil service has now been largely transferred to the Welsh National Assembly. We tried to ascertain in our interviews how these changes have been working out. Most interviewees, including both AM’s and civil servants, agreed that the new situation of Welsh civil servants represented a ‘sea change’ in comparison with their previous situation. However, the general feeling was that, although the circumstances had changed, civil servants were finding it difficult to cope with the new demands being made upon them. Today, they must work closely with a democratically elected body which is also on a steep learning curve. Furthermore, both AM’s and civil servants have a startling array of tasks that they are called up to perform. The old Welsh Office culture of dependency on Whitehall is of little help in this rather stressful and turbulent situation. 

To some extent this is a consequence of the limited powers that were given to the Assembly compared to the Scottish Parliament. First, unlike the Parliament, it has neither primary legislative powers nor tax-raising powers. Second, it has only 60 members while the SP has 129 which seems to be an insufficient number to carry out all the tasks that are asked of it which, in fact, are basically the same as those which have been devolved to the Parliament
. The Assembly Preparatory Group which was set up basically to design the details of the new institutions tried to make a virtue out of these limitations by arguing that it was an opportunity to design an institution which was based neither on Westminster-style government nor on the traditions of local government but would borrow from best practice around the world. First, elections were held under a new electoral system which was a mixture of the ‘first-past-the-post’, or ‘plurality’, system using the Westminster constituencies, to which was added a proportional dimension by using a list system in the European Parliament constituencies. Second, it was claimed that the Assembly would be inclusive, transparent, close to the people and (for its members) family-friendly as opposed to the exclusive, secretive, elitist and family-destructive system which allegedly operates in Westminster. These promises have been met to some extent with very easy access to the Assembly itself and to Assembly Members, open meetings of committees on most issues, and a working day which takes into account the needs of AM's with family commitments. 

Table 1

National Assembly Constituency Results May 1999

	
	% Vote
	Seats Won

	Labour
	37.6
	27

	Plaid Cymru
	28.4
	9

	Conservative
	15.8
	1

	Lib Dem
	13.5
	3


Table 2

National Assembly Regional List Results May 1999

	
	% Vote
	Seats Won

	Labour
	35.5
	1

	Plaid Cymru
	30.6
	8

	Conservative
	16.5
	8

	Lib Dem
	12.5
	3


However, the attempt to develop a new inclusive type of politics in Wales based on consensus among the parties has proved more elusive. The first elections to the Assembly (Tables 1 and 2) resulted in Labour winning the largest number of seats (28) but without an absolute majority, followed by Plaid Cymru (17), the Conservatives (9) and the Liberal Democrats (6).  As the largest party, Labour formed the first executive composed exclusively of Labour members. The ‘consensus’ principle was meant to operate at the committee level, with the committee chairs being distributed among the other parties. The basic problem, however, was that Labour HQ in London and the Prime Minister, Tony Blair, seemed to wish to exercise a strong control over the Assembly executive. The First Secretary, Alun Michael, had been imposed as leader of the Welsh Labour Party, using the trade union bloc votes,  largely against the wishes of the local party whose preferred candidate was Rhodri Morgan. Michael thus became First Secretary of the new Assembly and was perceived to be controlled closely by London. This did not augur well for ‘consensus’ politics within the Assembly, especially as Plaid Cymru was now the main opposition party. In the end, a series of conflicts led to the defeat of the executive on a number of important issues and the resignation of the First Secretary, Alun Michael, who was replaced by his opponent in the leadership election, Rhodri Morgan. In the end, Morgan had to resort to forming a coalition with the Liberal Democrats in an attempt to create greater stability in the government of the Assembly. 

Government in Wales is now a balancing act between the executive, led by a First Minister
, and several powerful committees
. The committee system was an attempt to move beyond the divisive politics that characterised Westminster to one that was more characterised by consensus. The idea was that while the Cabinet would be composed principally of members of the biggest party (inevitably the Labour Party), the committee chairs would be shared among the opposition as well as the leading party. To some extent this has worked out in practice with committee members working together quite well (interviews). However, the actual functioning of the committees has been rather uneven with, for example, European Affairs still having to find its feet (interview) and others, such as economic development or agriculture and rural development playing a very important role. This was inevitable given the importance of these two dossiers in Welsh public policy with the BSE crisis and the arrival in Wales of Objective One funds for the first time. On the first issue, the Secretary (as she was then known) for Agriculture Christine Gwyther, tried to develop an independent Welsh approach but soon ran into difficulties with both Whitehall and the European Commission and was forced to back down and was later sacked in a reshuffle
. However, it was the advent of Objective One funds in some Welsh regions that exposed both the importance of the Welsh Assembly as well as its limitations. It is likely that these funds would have been granted to Wales whether there was an Assembly or not as the process of obtaining them began before devolution. The issue was whether the Treasury would have come up with the required matched funding had there been only a Secretary of State and not a democratically elected Assembly of 60 members. Thanks to the latter, the whole question was brought into the public domain and hotly debated thus making it difficult for the Chancellor and the Treasury not to find the extra funds. As it happened, the funds did come through. However, the issue highlighted the continuing dependence of the Assembly on the block grant which is basically decided in the UK Cabinet. 

Despite these limitations, it is clear that the Assembly, with its executive and committees, has now a crucial role in shaping public policy in Wales and has become the most important institution in the policy-making complex. There is a fixed budget decided by the UK Cabinet but it is the Assembly which decides how to prioritise within this budget and may decide to emphasise one heading, e.g. health, rather than another, e.g. post-16 education. This, in effect, is the Assembly’s most important role as the representative government of the people of Wales. But it has run into two difficulties (interviews). First, the sheer size of the task has stretched the capacity of both the Assembly members and the committees for many of whom this is their first experience of government and, indeed, political activity. Many of our interviewees, from both within the Assembly and outside it, were of the opinion that the AM’s were on a steep learning curve. However, they also thought that much of this problem was a result of the newness of the institution and that the Assembly needed a period of time to ‘find its feet’. Many  thought, or wished, that this might happen. The second problem is related to the distance of the Assembly in the eyes of public opinion mentioned above. Basically, the great issues of which priorities to choose for the governance of Wales has failed to generate a healthy public debate with the possible exception of the agricultural crisis and the arrival of Objective One funds. We shall discuss below how our interviewees thought these difficulties might be overcome.

2.4 The Welsh National Assembly and Welsh Civil Society.

We need to distinguish between the relationship between the Assembly and general public and the Assembly and the decision-making elites of Welsh civil society. In the Scottish  interviews we found a large gap between mass and elite perceptions of the functioning and importance of the Scottish Parliament. It is true that mass opinion was largely influenced by the Scottish press which had, for the most part, conducted a rather negative and destructive campaign against the new institution, picking up the more problematical and even scandalous aspects in the early months. Elite decision-makers, in contrast, had a much more positive attitude towards the Parliament which they perceived as having altered quite fundamentally the institutional universe in which they operated, even if they were aware of the difficulties in setting up such a body (Scottish interviews). 

In Wales, there is also a gap between mass and elite perceptions, but the perceptions are rather different than those in Scotland. The basic difference is that while the Scottish has firmly established itself as part of the mental landscape of the Scottish general public, the Welsh Assembly has singularly failed to do so
. On the other hand, all of our interviewees from whatever sector of civil society were highly conscious of the existence of the Assembly. Most had carried out some organisational changes and even appointed new staff as a result of the setting up the new body. But although they shared their Scottish counterparts’ perception of the importance of the change, they tended to share the general public’s rather negative estimation of its actual operation. There was some variation in the degree of negativity with representatives of groups close to the Labour Party, such as some of the trade unions, being more positive, with others being highly critical. This division existed even within the Labour Party with Blairites being more positive in their evaluation than anti-Blairites. However, no-one was highly enthusiastic and everyone was aware that the design as well as the functioning of the Assembly were highly problematic. Most thought that there should be changes in the institutional design although opinions on this varied between slight tinkering to the upgrading of the Assembly to the position of the Scottish Parliament with powers of primary legislation and tax-raising. 

Openness and transparency were meant to be characteristic of the new institution and the new Welsh politics. To what extent has this happened? Our interviewees provided some answers to this question. The vast majority agreed that the Assembly as a whole and individual Assembly members were highly accessible and, indeed, thought this was a positive development for democratic government in Wales. However, this very openness seemed to have created a paradoxical situation. Many of our interviewees felt that it had led to a situation where the ‘entry points’ into the system were so many and varied that they did not know where to begin. There was also a feeling that this was compounded by the embryonic and unsettled nature of the new institution which was now ‘finding its feet’, but whose members were unsure how they ought to relate to the outside world. This was one of the functions of the committees but these were not always functioning and there was a certain overlap in their functions thus making it difficult for potential policy community members to know whom to contact. 

Nevertheless, despite these reservations, our interviews revealed that some significant changes were occurring in comparison with the old Welsh Office, especially during the years of Conservative government. First, there is emerging a ‘quasi-corporate’ system of governance which has a strong territorial dimension centred on the Assembly (Figure 1). The emergence of this system is a result of two factors. On the one hand, it is a result of statutory requirements which demand that the Assembly establish relationships with a number of groups in Welsh civil society. On  the other, it is driven by the need of the Assembly for greater information from sectoral organisations in civil society but also by expectations of informational, financial and other resources from the Assembly by members of these sectoral organisations. The existence of the Assembly as the nexus of the policy-making system has encouraged the formation of a territorialised corporate dimension (represented by the dotted line in Figure 2) which brings together the sectoral organisations. Within this corporate complex there is a sharing of information, goals, strategy, and policy development. In this system, organisations relate to the Assembly either individually or corporately, but the latter tends to be dominant. The Assembly sponsored bodies are the old quangos, now considerably revamped, which have new statutory relationships with the Assembly but also relate on an individual basis to the sectoral organisations. The principles underlying these tripartite relationships are meant to be ‘openness’ and ‘transparency’ but, at this early stage of devolution, relationships might be better characterised, in the words of one of our interviewees, as ‘mutual vulnerability’.

The arrival of the Assembly has brought about a fundamental change in policy relationships compared with the period before devolution (Figure 3). Before devolution, the business community was a privileged insider in the policy community, with strong links and input and held in high esteem. At the other extreme, were voluntary sector groups, for example the churches or various charities, who were  policy ‘outsiders’ with weak links and little input and whose ideological incompatibility with the ruling Conservatives led the latter to hold them in low esteem. Somewhere in between were public sector organisations, especially local government, with whom central government had to deal, albeit reluctantly and often  with ideological hostility if councils were run by Labour or Liberal Democrat majorities. These groups were now treated much more favourably than before. The business community, on the other hand, feels somewhat excluded, although its relationship with the Assembly and indeed, the Labour Government in Westminster, bears no relationship to that of the excluded groups under the Tories, as is clear from Figure 4
. ‘Business Wales’ was founded to represent Welsh business interests in general vis-à-vis the new Assembly. It groups together other ‘peak organisations’ who in turn represent individual companies or enterprises (including farming interests). Clearly, it is vital that the new Assembly has a close relationship with these organisations as one of the justifications of setting up the Welsh Assembly was that it would be the catalyst of strong regional economic development. The role of the Welsh Development Agency, previously the driving force of economic development, has also changed. Now it is an Assembly-sponsored body accountable to the democratically elected members. This is a sea change compared to its previous, in some respects, easier relationship with one or two ministers and civil servants in the Welsh Office (interview). It is still not clear, however, what the consequences of these changes will be on the actual functioning of organisations such as the WDA and their accomplishment of the tasks which have been assigned to them. Nevertheless, these findings make it clear that a new configuration of relationships among institutional and policy actors is emerging that has important consequences both for the Assembly and the UK policy-making system.

3. Frames of Reference

The arrival of a  new policy-making system as outlined above has complicated the frames of reference within which key policy-making elites now operate. In order to grasp the extent of the changes, it is useful to recall the four basic kinds of actors who were interviewed: institutional actors (Assembly Members and Assembly civil servants); public sector actors (Assembly-sponsored bodies and local authorities); private sector actors (business, agriculture and trade unions); and voluntary sector actors (Churches, voluntary and charitable organisations). We asked representatives from these groups which of the following frames of reference were most important: Cardiff/Wales; London/Westminster; Brussels/European Union; elsewhere. What emerged was quite a complex picture but it was clear that, for the majority of our interlocutors, Cardiff had now to centre stage as a result of devolution. The point was made several  times that, of course, this depended on the policy sector in question and this,  in turn, was a consequence of the nature of the devolution settlement. Some issues were the primary responsibility of Westminster, while others had been devolved. But even on those issues that were the responsibility of Westminster, such as policy on the Euro, many interviewees thought that the Assembly could play a role in putting pressure on central government to adopt a particular line.

This new emphasis on the central position of Cardiff did not seem to imply a Welsh ‘inwardness’. On the contrary, those who emphasised this also felt that the Assembly and Welsh decision-makers generally should look outwards to ‘Europe’ as well. Again, this depended on the policy sector but the European Union was perceived to be increasingly important for Wales and therefore a distinctively Welsh approach to Europe was necessary. Ireland’s success as the ‘Celtic Tiger’ of Europe was often cited as a role model for Wales, partly because of its geographical and ‘ethnic’ affinity but also because all most all of our interviewees perceived Wales to be also a small nation in Europe with problems similar to those experienced by Ireland ten or fifteen years ago. The argument was that, if Ireland can do it, so can Wales. Similar sentiments were expressed in the Scottish example. Wales hoped to learn from Ireland’s experience and the setting up of an Irish consul generalate in Cardiff as well as the new British-Irish Council
, were seen as positive developments. Several interviewees also drew the conclusion that one of the reasons for Ireland’s success was that it possessed its own government and was a member state of the Union rather than just a region. This was not necessarily an argument in favour of Welsh independence but rather for a stronger form of devolved government. One can conclude, therefore, that devolution is causing a significant change in the frames of reference of Welsh policy-makers, although this is probably a reinforcement of previously existing attitudes
. Although Welsh policy-making elites are aware that they are part of a system of ‘multi-level governance’ (our words) that involves Cardiff, London, Brussels and opens out to the wider world, they are becoming increasingly aware that they are primarily part of the Welsh nation. Devolution has strengthened this sense of national identity.

4. Core Values

A series of (mostly indirect) questions tried to draw out some of the elements of this identity. On several issues there was almost complete unanimity. Everyone we interviewed, including Conservative AM’s and those who had voted No in the referendum, agreed that it was a good thing that Wales should have its own ‘symbols’ such as a flag, an anthem, and a language. In line with the mass opinion surveys quoted above, almost all thought it was a good thing that the Welsh language should be preserved, taught in schools, and promoted. This included several who regretted not being able to speak the language themselves. The only sombre note that was struck on the language issue by some interviews was the fear that it might be a source of discrimination in employment and result in less competent Welsh-speakers being appointed in preference to more competent non-Welsh-speakers. But even those who voiced these fears were basically in favour of the language. It might be said, therefore, that the sting has been taken out of the language issue compared to the period of the 1979 referendum when there was a great deal of hostility to it.

On the question of whether Welsh society and identity differ from England, there were a number of nuanced responses. Most interviewees thought there were differences but that that these were difficult to pin down. Those who were members of organisations that brought them into contact with English counterparts became aware of these differences when they were involved in meetings with them. For example, in local government, the Welsh tended to be present as a distinctively Welsh local government contingent while the English thought of themselves not as English but as local government. Several made the point that it was not England as a whole where the differences lay but between the South-East of England and the rest of the UK. Wales shared much in common with regions of the North of England, for example. Most agreed that one important difference was that the Thatcherite neo-liberal policy agenda had difficulty in penetrating Wales
. To some extent, this was a result of Wales’s long association with the Labour Party but also because Welsh society tended to be more ‘communitarian’ and ‘egalitarian’ and less ‘entrepreneurial’ in the way Mrs Thatcher would have liked. Several interviewees pointed out that these ‘core values’ of Welsh society derived largely from the nature of the Welsh economy with its preponderance of the heavy industries of coal and steel with the old mining communities as well as rural communities of small farmers living in closely-knit communities. Even if these communities had now changed with the collapse of the old economic base, the ‘values’ were still present.

However, all was not rosy in Welsh society and identity. Many pointed to the collapse of these communities and the many social problems that had resulted. There was also a tendency among the Welsh population and policy elites to be overdependent on London and to have a negative self-image. What was needed was a positive image of Wales that would be projected to the outside world. Several spoke against the traditional image of male voice choirs and ‘how green is my valley’ and thought that this positive identity could be built on a different basis: the success of Welsh rock groups; the new economy; Cardiff Bay; even the new devolved institutions themselves. Again, the example of Ireland was invoked as an indication of what could be achieved. This necessity of building a positive self-image based on a distinct identity was seen as an important element even in economic terms and could only be beneficial for the economy. It was also seen as an argument for strengthening the devolved institutions by giving them greater powers. 

Conclusions

Devolution is having a profound effect on previously existing policy communities in Scotland and Wales and is strengthening the territorial dimension of these communities. The new institutions in Edinburgh and Cardiff are becoming the hubs of an emerging policy-making system. This paper has concentrated on the Welsh case and found that, although the Welsh National Assembly possesses fewer powers than the Scottish Parliament, it is beginning to play a central role in Welsh policy-making. There have been significant changes in the nature of Welsh policy communities, not least new sets of relationships with the public and voluntary sectors and not just the business sector. Almost all of our interviewees, drawn from a wide spectrum of Welsh organisations from the private, public and voluntary sectors, agreed that devolution was irreversible and, for the great majority of them, Cardiff was increasingly central in their ‘frames of reference’. This, however, did not mean an increase in inwardness. On the contrary, it had led them to look beyond the Westminster-Whitehall nexus to Brussels and Ireland. It is clear that a system of ‘multilevel governance’ was emerging within the devolving United Kingdom with quite complex sets of relationships. The new Welsh institutions, however, were mostly seen as inadequate to carry out the job entrusted to them and many thought they should eventually be upgraded to something like the Scottish Parliament. 

There is little doubt that most policy-making elites think of Wales as a nation with definite characteristics although most found it hard to define what these were. The Welsh nation is, nevertheless, perceived to be different from England, or at least from the South-East of England. The possession of a distinct identity, language and national symbols was perceived to be a good thing, even from the point of view of economic development. However, the more negative features of Welsh identity – a poor self-image, a dependency mentality, and ‘how green is my valley’ – needed to be overcome and replaced with a more dynamic and positive image, some elements of which were already present. 
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� The research presented in this paper are the first results of a research project "The dynamics of regional and national identity in the UK" which is part of the Leverhulme-funded Programme on "Nation and Region in the UK". This project is being conducted by the author with Professor Michael Keating of Aberdeen University and the European University Institute, Florence. It is examining Wales, Scotland, Northern Ireland and the North-East of England. Professor Keating has being conducting research on the Scottish case.


� It was first used by Luis Moreno to gauge the feelings of identity of Catalans and Basques. Moreno then applied the technique to Scotland and it has since been used in surveys in both Scotland and Wales (see Taylor and Thompson, 1999 for a recent use of the question).


� We distinguish four basic groups of policy actors: institutional actors (Assembly Members and their civil servants); public sector actors  (those in Assembly-sponsored bodies – formerly known as quangos  - and local authorities); private sector actors (business, agricultural and trade union interests); and voluntary sector actors (churches, charitable and voluntary organisations). 


� This is true even of Northern Irish Protestants who, despite their protestations of ‘Britishness’ are aware, often painfully, of the differences between them and the English.


� We are co-ordinating to some extent with John Curtice who is carrying out several mass surveys within both the Leverhulme Programme and the ESRC Programme on Devolution and Constitutional Change. 


� This act is known as the ‘Act of Union’ only since 1801, by analogy with the Acts of Union with Scotland (1707) and Ireland (1801). But, as Davies (1994) remarks, this is misleading since the latter two acts were drawn up and passed by the English Parliament and the Parliaments of Scotland and Ireland respectively. Wales, of course, had no such parliament and the Act was drawn up and passed by the English Parliament only which, at that time, had no Welsh members.


� The Church of England was the established church of both England and Wales until disestablishement in 1920 when the Welsh Anglicans set up a separate province which became known as the ‘Church in Wales’. In the 19th and early 29th centuries, Welsh Anglicanism was largely identified with the English interest in Wales and disestablishment became a cause célèbre and a powerful force for defining Welsh identity as non-conformist. Today, the Church in Wales is strongly identified with the Welsh nation as is illustrated by the fact that a requirement for becoming one of the seven Welsh bishops is a knowledge of the Welsh language.


� Although, today, Scottish nationalists hark back with some pride to this period as pointing the existence of an autonomous Scottish civil society, these luminaries were, in fact, in favour of the Union with England, which they perceived as bringing ‘progressive’ benefits to Scotland. 


� These factors played an important role in ensuring the defeat of the devolution proposals in 1979, when Welsh Labour, led by Neil Kinnock, spearheaded the No campaign with the result that 4 to 1 voted against. Although feelings have changed in the meantime, the old fears have not completely disappeared and were important factors in both the low turnout and the narrowness of the result in the 1997 referendum.


� Of course, it is necessary not to romanticise the old working-class and rural communities where life was extremely harsh, especially for women. In any case, although remnants of the communities do remain, these have been devastated by the industrial conversions of the 1970s and 1980s. 


� Steel is the only heavy industry of significance that remains although the industry is now highly skilled and technological, with the productivity of the Welsh plants amongst the highest in Europe.  However, the industry suffered a heavy blow when Corus announced in January 2001 that it would be shedding 3,000 jobs in Wales.


� It is not surprising that a large area of Wales, covering West Wales and the Valleys, has, for the first time, been designated as an Objective One Priority Area by the European Commission. Most of the rest of Wales has been recipient of structural funds, mainly the old Objectives 2 and 5b (see Mathias, 2000).


� Lord Elis-Thomas, Presiding Officer of the National Assembly for Wales and former Chairman of the Welsh Language Board, has – amongst others – stated that the age of language politics has passed, that there is now a form of settled consensus.


� Significant attention was focused on the comments of a Plaid Cymru councillor in the Welsh-speaking heartland of Gwynedd, who voiced fears in a radio programme over the impact of non Welsh speaking people settling in some areas of the county.  The Labour Party, in particular, was eager to portray the comments as an example of racism against the English rather than address language planning issues in the Welsh heartlands.


� It was not clear how many English-born were in this group.


� The vast majority of these were born in Wales but a small number come from Welsh-speaking families living in England.


� During the industrial period in Wales, the managerial class at mines and steel works was predominantly English.  One notable ‘product’ of this system is the former Deputy Prime Minister Michael Heseltine, whose English father moved to Swansea to work as a manager in local industry.  Although raised in Wales, Michael Heseltine, it is recalled, mocked Neil Kinnock for his southern Welsh accent. 


� It has been estimated that, outside the Welsh heartlands, around 80% of parents sending their children to Welsh-medium schools do not themselves speak Welsh. Among this 80% are a sizeable number of English-born incomers, although I am not aware of any figures for the actual number.


� There was also a row over the siting of the Assembly with a spat between Cardiff County Leader Russell Goodway (hostile to devolution) and Ron Davies over whether Cardiff City Hall, now empty after local government reorganisation in 1995, should house the Assembly. This was partly a personality conflict between Goodway and Davies but also a reflection of a division between traditional ‘Old Labourites’ hostile to devolution who control Cardiff County Council and those in favour of devolution such as Ron Davies. One interviewee who is a local councillor claimed there is a  Goodway faction, which he described as an ‘Irish Catholic Mafia’, which is somewhat hyperbolic but does indicate the tensions within the party.


� Bruce Millan, a Scot and former Commissioner for Regional Policy in the European Commission, who headed one of the policy review groups of the Labour Party in opposition played a key role in introducing this dimension into Labour perspectives.


� In Wales there was a single question asking voters if they were in favour of setting up a Welsh Assembly, with the following results: 50.3% in favour, 49.7% against, with a turnout of 50.1%. Scottish voters were asked whether they wished to see a Scottish Parliament and whether this should have some limited tax-raising powers. The results were: The results were: 74.3% in favour of the Parliament, 63.5% in favour of its having tax-raising powers, with a turnout of 60.4%.


� Most Secretaries of State for Wales, whether Labour or Conservative, have been broadly sympathetic to Welsh problems and, indeed, saw one of their functions as being to fight for Welsh interests in the Cabinet especially with regard to Wales’s share of the UK budget. Indeed, Mrs Thatcher tended to act like the old Roman Emperors by banishing uncongenial colleagues to Wales (and Northern Ireland). This changed with her appointment of John Redwood, a keen neo-liberal Thatcherite, to the post. Redwood provocatively manifested his hostility to Wales in a way that greatly contributed to the Conservative collapse in the nation.


� Quasi non-governmental organisations but subsequently dubbed NDPB’s or non-departmental public bodies. In Wales, they continued to be known as ‘quangos’. Since devolution, they are now known as Assembly-sponsored bodies as most are now accountable to, and controlled by, the Welsh Assembly.


� This refers to the Civil Service in Great Britain in contrast to the Northern Ireland Civil Service, the remnant of the old pre-partition, Irish Civil Service, which remains a separate body although following broadly the same traditions as the Home Civil Service. It is a moot question whether Scotland and Wales will develop civil services similar to the NICS.


� To be fair, this was not totally the fault of Welsh Office civil servants but was also a consequence of the difficulties of dealing with huge amounts of documentation arriving from Brussels with little resources to deal with them.


� These are: economic development; agriculture, forestry, fisheries, and food; industry and training; education; local government; health and personal social services; housing; environment; planning; transport and roads; arts, culture, and the Welsh language; the built heritage; sport and recreation. The Scottish Parliament is responsible for: health; education and training; local government; housing; social work; economic development; transport; the law and home affairs; the environment, including the natural and built heritage; agriculture, fisheries, and forestry; sport; and the arts.  


� In the original legislation, the term First Secretary was used to designate the leader of the Assembly, and the executive was to consist of the committee secretaries. This was changed during the final legislative process and a Cabinet system, independent of the committees was accepted. Rhodri Morgan, when he announced the coalition government with the Lib Dems in October 2000, used the title First Minister and Deputy First Minister for himself and Mike German, the Lib Dem leader, and Ministers for the rest of the Cabinet. This is important as an indicator of the incremental upgrading of the Welsh Assembly. The current (November 2000) breakdown of responsibilities is as follows: First Minister, Rhodri Morgan, Labour;  Deputy First Minister and Minister for Economic Development, Mike German, Lib Dem; Minister for Education and Life-long learning, Jane Davidson, Labour; Minister for Assembly Business (including Chief Whip), Andrew Davies, Labour; Minister for the Environment, Sue Essex, Labour; Minister for Finance, Local Government and Communities, Edwina Hart, Labour; Minister for Health and Social Services, Jane Hutt, Labour; Minister for Rural Affairs, Carwyn Jones, Labour; Minister for Culture, Sport and the Welsh Language, Jenny Randerson, Lib Dem. One can note the high proportion of women in the Cabinet. 


� There are several types of committee: 8 subject committees (Agriculture and Rural Development; Culture; Economic Development; Education and Lifelong Learning; Environment, Planning and Transport; Health and Social Services; Local Government and Housing; Pre-16 Education, Schools and Early Learning) ; 4 regional committees (Mid Wales; North Wales, South East Wales; and South West Wales) ; 6 standing committees which cut across all the others (Audit; Business Committee; Equality of Opportunity; European Affairs; Legislation; Standards of Conduct); three ad hoc committees (Children's Commissioner Appointment; Advisory Committee; Planning Decision Committee). 


� Ms Gwyther's standing in the Welsh farming community was not enhanced when it was discovered soon after her appointment that she was a vegetarian. 


� To a large extent, this is a consequence of the differences in the mass media in both nations mentioned above. 


� When we raised this issue with the chair of the Economic Development Committee, the reply was that this was indeed the perception of the business community but that efforts were being made to reach out to them. Clearly, these perceptions reflect the partisan options of most business leaders who tend to support the Conservative Party and who also were largely opposed to the devolution project. The trade unions, local government and the voluntary sector are all much closer to the Labour Party and, for the most part, supported devolution.


� This is one of the institutions created by the Good Friday Agreement signed in Belfast in 1998 as a result of the peace negotiations in Northern Ireland.


� In a research project carried out in 1995-1996, we discovered strong pro-European attitudes among Welsh elites, see John Loughlin (1997). 


� This was confirmed in our previous study (Loughlin, 1997) and was also the case in Scotland. 





