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Introduction: Ethnic Politics and Representation 
in Australia


ADVANCE \Y 36.0 ADVANCE \y593 ADVANCE \Y 36.0 ADVANCE \y593 ADVANCE \Y 36.0The Parliament is not representative of the population. A third of its members are not born overseas…we are not at all representative. We are from a certain group in society which comprises mainly lawyers, alderman and such people.

…that a representative is not representative of those whom he represents does not prevent him [sic] from representing them well, and that a representative is representative of those whom he represents does not guarantee that he will represent them well. There is no necessity for spaghettis to rejoice when linguines are elected.
  

Introduction

It is conventional for scholars to begin their research by lamenting the lack of studies in their chosen field. In many cases, this individual and collective sentiment often continues well after the gap has been filled. The field of ethnic politics is one such example.
 My lament is not that there is a lack of research on ethnic politics in Australia, but that its focus has been misplaced. This is in part due to the child (ethnic politics) following the mistaken path of the parent discipline (political science). The dominant approach of the political science community within Australia has been to focus on the macro-national level, on the institutions of politics: Parliament, the bureaucracy, political parties, electoral systems and so on. Even in cases where the issue being dealt with is a process which touches many levels of the political system, the emphasis remains on the macro-level institutions.

This macro-focus is evident in the two areas with which this study is concerned: ethnic politics and political representation. Studies of the former, for instance, have been dominated by the electoral studies approach to the neglect of other important dimensions.
 Similarly, studies of the latter, ethnic or otherwise, have concentrated on the 'system' aspects.
 Ethnic politics and representation, as will be argued below, also occur and interact at levels far removed from Canberra. This study seeks to outline a new direction for future political science research in Australia, particularly as regards the study of ethnic representation. I use the term political science research rather than ethnic politics research because the ethnicity of Australia's electorate is not something which can or should be hived off as a minor issue. For too long it has been seen as a separate area of study, marginal to the political system, rather than being incorporated into discussions of mainstream politics. By lowering the centre of gravity to the micro-level it will be seen that the ethnicity of the Australian electorate impacts on and is likely to shape the future evolution of Australia's political system and culture.

The aim of this study is threefold. First, to link traditional ideas and insights from the literature on representation to the ethnic reality of Australia's electorate. With the exception of discussions of 'mirror' representation, the two areas rarely meet. The limited studies which exist on representational roles amongst Australian Members of Parliament (MPs) borrow exclusively from American frameworks and ignore the issue of ethnicity.
 Second, and following on from this, to explore whether the ethnicity of an electorate influences the attitudes and behaviour of MPs at both a grassroots and parliamentary level. To date the ethnicity of an electorate has only been seen as important in studies of voting behaviour. Another important dimension is how the ethnicity of an electorate influences what MPs do and how they view their constituency. In brief, what is the relationship between elected representatives and their ethnic constituents? Third, to posit a satisfactory theoretical framework for the relationship between MPs and their ethnic constituents. Existing discussions tend to view this relationship as primitive and old fashioned, as a lower form of political behaviour, the ethnic equivalent to baby kissing, and thus unworthy of serious academic attention.
 The remainder of this chapter addresses the first of these aims by reviewing insights from the literature on representation and ethnic politics in Australia. The latter two aims form the substance of the remainder of this monograph. As the bulk of this chapter deals with the more general literature on representation, some readers may wish to move directly to the final section on page 26 and return to some of the more theoretical issues after they have read the empirically based chapters. 

Political representation and ethnicity

ADVANCE \Y 36.0Most of the literature on representation can be divided between discussions of general theories or system-wide approaches to representation, and normative theories of representation. The former, for instance, involves philosophical discussions about whether anyone can in fact act as a representative for another person,
 as well as questions regarding the degree to which one type of electoral system is more representative than another.
 Discussions of the latter are concerned with what the relationship should be between representatives and represented.
 Political representation is an activity and an institution which connects the people to the government, and as such both system-wide and normative theories are involved.
 Furthermore, both of these approaches are pertinent to an understanding of ethnic representation, although studies of ethnic representation, both in Australia and elsewhere have mainly been preoccupied with the system-wide approach.

Systems of representation

Within the system-wide approaches to representation, two aspects of particular relevance to ethnic politics can be discerned within Australia: what is usually known as mirror representation, and a range of arguments which will be grouped together under the heading of ethnic corporatism.

Mirror representation

Mirror or microcosmic representation is perhaps the aspect of representation that most people are familiar with.
 The idea is a simple one: that representation on representative bodies, such as Parliament, should reflect the different groups in society in more or less the same proportion that those groups exist in the wider population. It is in this sense that many commentators argue that the political system in Australia is 'unrepresentative' with respect to ethnicity.
 As one leading exponent of this view in Australia has argued:

…Parliamentary politics is completely dominated by those born and bred in Australia, usually of British or Australian parenthood, and, therefore, not 'representative' of a large part of the electorate.

This view of representation was also influential as part of the previous Labor government's policy of multiculturalism.
 Commentators also point to the low number of Australians of non-English speaking background (NESB) in senior positions in the bureaucracy and private organisations,
 their over representation in disadvantaged sectors of the economy,
 and their general distance from the cultural centres of power.
 Furthermore, recent studies have confirmed that many immigrant electors are more likely to cast an informal vote due to their poorer English language ability and the complexity and foreignness of Australia's electoral system.
 As Jupp and colleagues argued in explaining the low participation of immigrants in Australian politics: 

to most immigrants the political system is alien in varying senses. 

Why is microcosmic representation considered to be important? There are two main reasons. First, supporters of mirror representation implicitly assume that an elected representative from a particular social group, say from an ethnic background, for instance, will be more responsive and empathetic to the wishes of constituents from ethnic backgrounds than a representative who is not. Keeping with the metaphor of this chapter, they argue that spaghetti should be happy if linguine are elected because they are both pasta and will therefore be better able to understand and represent the issues of concern to pasta. The assumption that a person from a particular group is better able to represent members of that group, however, remains just that, and it is likely to remain confined to the realms of philosophical speculation as it is a difficult assumption to test empirically.
 

A second and perhaps more important reason regards the legitimacy of the political system. The probability that there will be a legitimacy crisis in the political system is seen to be more likely in an era where global population movements have made ethnic diversity in Western democracies the norm rather than the exception.
 As Kymlicka has argued:

Citizens who do not see themselves reflected in the legislature may become alienated from the political process and question its legitimacy. If not the only route to representation, legislative representation is a uniquely important one, and the desire to be adequately represented in it must be taken seriously.

Kymlicka has outlined three responses generally put forward as a practical way of achieving a greater degree of mirror representation. First, that of making political parties more inclusive. This is a particular problem in Australia, where a small group of people which make up the party selectorates hold the key to elite recruitment, and have tended to favour white, male, Anglo-Saxon and middle-class background candidates.
 Furthermore, no political party in Australia seems to have adopted a deliberate policy of encouraging NESB members to seek office, or introduced affirmative action measures for NESB members.
 Added to this is the obstacle that the highly ethnic electorates are also the safest Labor seats, and consequently left for ministerial aspirants and power holders within the party.

A second means is by changing the electoral boundaries or voting system in order to make the election of candidates from minority groups easier. This normally involves some type of proportional representation system of voting, similar to what Australia already has for the Senate.
 Another method is to re-draw electoral boundaries in order to create a majority of a particular group in the electorate. This has been most debated in the US, with calls for 'redistricting' of electoral boundaries so as to create black majority or Hispanic majority districts.
 Apart from the philosophical and political problems any such proposals would likely meet in Australia, there are practical problems due to the geographic dispersal of particular ethnic groups.

A third means of making legislatures better reflect the wider society is reserving seats for particular groups of people. This argument has been mainly put forward in Australia with respect to indigenous peoples, with the system of representation for the Maori in New Zealand seen as a possible model.
 It may be argued that if we have regional representation in the Senate in order to protect the rights of the States, then why not for particular groups? The philosophical arguments for this kind of representation for non-indigenous ethnic groups, however, are on weaker ground.
 

Finally, there are two major problems for mirror representation over and above those outlined by Kymlicka. At a practical level, there remains the problem that if mirror representation is taken to its logical conclusion, a workable legislature may become impossible. There are many minority and majority interest groups which could theoretically mount arguments that they should be represented in the Parliament. The opening quote by Maher referred to occupation, class, and ethnicity. One could easily add gender, but what proportion should be from NESBs? and from which ethnic groups? How many seats should groups be allotted and how are group representatives to be held accountable to their constituencies? and so on. 

At the theoretical level, many people of a liberal disposition regard interventions to ensure a more microcosmic legislature as antithetical to a society based on colour blind principles of meritocracy. Liberalism, as traditionally understood, is seen as incompatible with the use of ethnic markers as criteria for allocation mechanisms.
 Although most liberals would agree that it is important for the political system to be seen as legitimate by all groups in a society, most would regard government interventions such as the imposition of quotas or affirmative action policies as doing exactly the opposite, and indeed may even create backlashes against disadvantaged groups. Some see the previous Labor government's policy of multiculturalism, for instance, as having created a widespread sense of illegitimacy in the political system amongst 'Australians'. A recent study, for example, claimed that:

Most Australians would be surprised to learn how far Australia has gone down the path of 'ethnic proportionalism', that is, the allocation of positions on the basis of ethnicity...by highlighting ethnicity and the associated ethnic targeting, counting and reporting, the danger is that ethnic barriers will be raised rather than diminished. We know from the US experience, where racial proportionalism has been implemented aggressively, that this has generated a severe backlash and…further soured black-white relationships.

Ethnic corporatism

Microcosmic representation is one kind of system-wide representation. Another may be the degree to which the state involves various groups or interests within the policy making process. Political scientists have used the concept of corporatism, for instance, to understand and analyse the state's approach to economic management in Australia.
 Although discussions of corporatism have usually concerned economic interest groups, many have seen a similar process occurring with respect to the state's policy towards ethnic groups. Scholars from a variety of theoretical and ideological perspectives, for instance, have criticised the 'incorporation' of particular ethnic groups or 'ethnic leaders' into the public policy apparatus, but a recent analysis has attempted to understand the Australian state's approach to managing ethnic diversity within an explicitly corporatist framework. 
 

Brown has argued that a corporatist approach to managing ethnic pluralism in Australia involves five main areas: that the state recognises ethnic claims as politically legitimate; that the state defines the social structure in ethnic terms; that it defines the moral criteria which will be used to allocate rights and resources, for example, ethnic proportionality; that the state creates or licenses ethnic institutions which will act as an intermediary for the expression of interests and a form of political control, and that particular ethnic activists or representatives are co-opted into such institutions; and finally, that the state seeks to replace the myth of the assimilating nation with a new myth of the multicultural nation.
 Brown's analysis is important not only because it brings together various empirical studies of ethnic politics within a unified theoretical framework, but because it illustrates that attempts to manage ethnic politics along such lines are likely to create new political tensions and exacerbate the 'illegitimacy' of the state in such arrangements:

The problem is that while talk of the multicultural nation does indeed promote the state's 'external legitimacy' by projecting an image of multi-ethnic harmony, social justice, political fairness and global cosmopolitanism, the weakness of the claims to organic multicultural community merely exacerbates the internal legitimacy problems by exposing the state's inability to deliver on these promises, and by exposing it to claims of ethnic bias from all sides.

The following section outlines the main criticisms of 'ethnic representation' which have been made by several scholars, who, albeit from very different ideological perspectives, are consistent with aspects of a corporatist approach by the Australian state to the management of ethnicity.

Critics from the Right: Neo-liberals 

One view of ethnic representation in Australia (both scholarly and popular) is that Australians of NESB have become over-represented in the Australian political process through the strength of the so-called 'ethnic lobby', and its ability to exercise influence over political parties and leaders. Adjectives such as 'powerful', 'unrepresentative', and 'subversive', are regularly used to describe the activities and influence of this lobby.
 The following quote, which opened a televised debate on Australia's immigration policies, gives the flavour of this view:

It's one measure of the political clout of the migrant community that in two States—Victoria and NSW—the Minister handling ethnic affairs is also the Premier. In Canberra, the management of multicultural affairs is overseen by the Prime Minister's department. Little wonder then that the ethnic lobby is now being accused of using its influence to maintain a high level of immigration, at a time some economists say migrant numbers should be heading the same way as the economy, sharply downwards.

Several other events have reinforced this somewhat sinister image of the ethnic lobby and community. The above quote is reflective of the view that Australia's immigration policy is being determined by the so-called 'ethnic lobby'.
 This behind the scenes power is not only argued to extend to immigration policy. The 'ethnic lobby' is seen to influence the budgetary process, for example, by the mobilisation of ethnic communities to protest against the proposed Federal government budget cuts to a range of 'ethnic' related services in 1986; foreign policy, for instance, in the mobilisation and protests by the Greek community over the Federal Government's naming of the former Yugoslav Republic of Macedonia; and social policy, with the view expressed that although the government's policy of multiculturalism is supposedly not well supported amongst the wider community, it was nevertheless pursued in order to placate ethnic community leaders.
 

The 'ethnic lobby', according to this view, is leading to the inevitable balkanisation of Australia and the serious threat of inter-ethnic and racial violence.
 Others have even claimed that multiculturalism has merely given 'ethnic leaders' a lever over the distribution of government funds, creating a form of 'subsidised tribalism',
 which, in turn, has been the key cause of Australia's relative economic decline.
 Representation, therefore, is a problem not only because NESB Australians 'have too much', through their disproportionate influence on policy making, but also because the so-called 'ethnic leaders' or 'professional ethnics' are argued to be not representative of the majority of the population in the ethnic communities they claim to represent. For instance:

Such 'ethnic' leaders (of course, in truth every inhabitant of Australia is 'ethnic'…) are rarely genuinely representative, let alone democratically accountable…but they still want to exercise influence.

The solution put forward by neo-liberals to this perceived problem of representation stems from their overall critique of corporatist-style policy making in general. They tend to hold a negative view of all interest groups, and the stress is on the individual.
 The neo-liberal strategy is therefore one of destroying all interest groups and issue movements (including those based on ethnicity).
 To them, the Labor government's policy of multiculturalism represents the clearest expression of how the ethnic lobby has been incorporated into the state, and is seeking to introduce criteria of ethnic proportionalism into the system and explicitly politicise ethnicity.
 The way forward, according to these critics, is to abandon the policy of multiculturalism and develop a more traditional form of nationalism and Australian identity. In some guises it wants to base this 'new' national identity upon the ideas of civic duty and nation-state which supposedly characterised Australia at Federation.
 Others are more explicit in their aims and seek a return to assimilation and the return of one dominant Anglo-Saxon culture. One 'solution' seeks to:

…assign[s] to the English political and social culture of the Australian nation a privileged, hegemonial position into which the ethnic elements must be dissolved…the object is relatively painless anglification of non-anglomorph Australia. 

In brief, neo-liberals see ethnic and individual rights as incompatible. Representation is secured through the liberal-parliamentary system and ethnic minorities have no particular needs that cannot be met through this system. Therefore, they should assimilate to the dominant culture. The long term consequences of policies of multiculturalism, they argue, will be separate ethnic representation and ethnic-based conflict as well as the destruction of liberal principles.

Critics from the Left: the politics of difference

Although some of the criticisms by what has been termed the 'politics of difference' school of thought appear similar to those put forward by the neo-liberals, they have a very different philosophical and political base, which in turn leads to a different prescription for the way forward.
 They argue that it was mainly due to the political action of the newly formed ethnic groups in the 1970s that the change in government policy from assimilation to multiculturalism in Australia took place. Ethnicity, for this group, is seen as a source of struggle, a medium for class, nation or state formation, both at an individual and collective level.
 The problem, as perceived by this school of thought, is that the capacity for struggle by ethnic groups to achieve real equality has been dissipated by some of the very things that their initial resistance sought to achieve. Multiculturalism, in other words, has become the opium of the ethnic masses! 

According to critics from the Left, there are three main problems with the policy of multiculturalism as it has developed in Australia. First, that multiculturalism may have led to a decline in ethnic political activism and a decline in the level of political mobilisation of ethnic communities. This came about as a result of the policy of multiculturalism creating its own institutions and ethnic organisations, which, by the late 1970s had effectively become institutionalised into the broader political system. In other words, there has been an institutionalisation of ethnic politics, a depoliticisation of ethnic associations and a reduction in their political influence. Although political mobilisation may occur occasionally, it is argued to be limited to homeland issues. Ethnic leaders are argued to have lost touch with their base through having become involved in the quasi-corporatist institutions of multiculturalism. 
  

The second problem follows on from this point, namely, that the development of multiculturalism has created a problem of representation for ethnic communities. The so-called 'ethnic communities model' emphasised consultation and led to the short-circuiting of the traditional lines of communication in a representative parliamentary system. This, it is argued, has led to new forms of patronage, bolstering the power of ethnic leaders and functionaries, while excluding groups who do not fit in with the government's approach.
 As Bottomley has argued:  

multiculturalism basically attaches ethnic groups or communities to the state by means of representatives, usually middle-class men.

Third, the policy of multiculturalism has in general remained 'soft', that is, it has not gone far enough in overturning previous patterns of discrimination and racism.
 Although the rhetoric and ideological underpinning may have improved over time, fundamental changes have not taken place. Further attempts to move towards 'hard' multiculturalism rather than the 'soft' ethnic groups model, however, can only come about as a response to community political pressure rather than as a deliberate acceptance of the desirability of such a change by the state. As noted above, however, the problem is that the community political pressure is lacking.

What is needed in order to overcome these problems of representation? Like the neo-liberals, they also agree that there is an identity crisis, however, unlike them, a revision to assimilation is seen as neither feasible nor welcomed. Indeed, if there was to be such a return they argue, one result may be a further strengthening and radicalisation of ethnic groups in order to counter such pressures. Any such increase in ethnic group activity outside of the mainstream, however, may increase fear amongst the dominant group that their hegemony and control is being threatened, hence further weakening policies of multiculturalism.

With respect to the problem of incorporation, they argue that the existing ethnic groups model of multiculturalism is dependent upon forms of non-parliamentary consultation as a means of representation. This is because:

ethnic group interests and protection of minority rights...cannot find adequate expression through parliamentary democracy based on majority rule…but how are political and bureaucratic office bearers to know what the minority interests are? There is a need for processes of consultation with minorities outside the normal parliamentary system.

Such non-parliamentary consultation, however, has its own problems. First, it may lead to the exclusion of ethnic groups from real power and secondly, members of the Anglo-Australian majority may see such pluralist structures as giving special privileges to ethnic minorities. Furthermore, the present system of parliamentary representation is seen as the major cause of the relative political passivity of Australians of NESB, due to the 'lack of mechanisms which would allow group interests to be effectively expressed'.
 The solution is therefore seen as one of changing the present institutions of representative democracy, to devise 'mechanisms to secure more democracy in more places.' 

With respect to the view that multiculturalism has not gone far enough, the response has been to put forward a notion of multicultural citizenship. In brief, this is based on the idea that we need a form of differentiated citizenship and differential treatment for true equality, as everyone is both an individual and a bearer of a collective identity. Castles outlines four principles of multicultural citizenship: i) taking equality of citizenship rights as a starting point; ii) recognising that formal equality of rights does not necessarily lead to equality of respect, resources, and opportunities; iii) establishing mechanisms for group representation and participation; and iv) differential treatment for people with different characteristics, needs and wants.
 Although Castles sees recent developments in multicultural policy as consistent with a citizenship model, he argues that this has remained at the level of rhetoric.

Just as a problem with the microcosmic argument was a lack of empirical evidence, a similar problem besets this school of thought. The assertion that the present institutions of representation are not working adequately as far as ethnic Australians are concerned is not based on any empirical evidence. Pointing out the low number of MPs from NESB in Parliament and other institutions is confusing one type of representational argument with another. A key institution of representation in Australia is in fact the individual MP representing his or her geographical constituency. It is difficult to argue that this needs changing when we know so little about how this representational process operates with respect to ethnic communities. The arguments put forward by this school, like mainstream political science, focus on the macro-level, when many of their concerns in fact regard the micro-level. How do we know that there has been a depoliticisation of ethnic communities? How do we know that members of ethnic communities do not participate in the existing structures of representation at a grass roots level? Castles implicitly admits that recent developments in ethnic politics are hard to interpret, that a lack of overt activity may indeed indicate the health of our political system:

perhaps members of ethnic communities do not take to the streets because they feel their interests are well articulated within existing institutional arrangements.

Critics of the ethnic corporatism model: the two-way street approach

In contrast to the two positions outlined above, there is a third alternative, which has been recently termed the 'two-way street' approach by two of its main proponents.
 In contrast to the neo-liberal position, the problem, according to this approach, is that the so-called ethnic lobby is both weak and fragmented compared to other groups which attempt to influence policy making. It is, Jupp argues, more correct to speak of an 'ethnic network' rather than lobby.
 The most important political influence in many ethnic communities is said to come through their media rather than organised pressure groups.

In contrast to the neo-Marxist position, this school of thought argues that although some ethnic pressure groups have the aim of co-opting and assimilating ethnic communities into existing structures, other ethnic groups have remained more independent.
 Rather than seeing the incorporation of ethnic organisations into the policy making process in negative terms, incorporation is argued to allow a degree of influence to be exercised by the ethnic communities which had previously been denied. This access was able to change the existing parameters of the debate on the position of ethnic communities in Australia, as well as begin the process of increasing their participation on government bodies and institutions.
 Incorporation, as such, is not seen as a major problem, with some pointing out that ethnic groups can, on particular issues, mobilise public sympathy on a much larger scale than is suggested by their immediate group membership.
 Describing the role of the main ethnic interest group (Federation of Ethnic Communities' Councils of Australia) FECCA, Sawer and Jupp conclude:

Ethnic activists now control their own activities and are accepted as a legitimate element in the consultative processes of government. It is these factors, rather than the 'deradicalising' potential of FECCA and the ECCs, as seen from the neo-Marxist perspective of state co-option, which account for the relatively harmonious relationship between government and the ethnic constituency over the past decade.

The solution, according to this 'common sense' view,
 is to continue with a public policy aimed at exposing the disadvantages faced by many communities while increasing their access to society's resources and political institutions. Representation, in a microcosmic sense, will in turn assist in the process of removing structural barriers faced by ethnic communities in the wider society.

Normative theories of representation

The aim of highlighting the problems with arguments for greater mirror representation, or the need for change in existing institutional structures of democracy, was not to suggest that a more microcosmic Parliament is not a worthwhile goal, nor that the system of parliamentary democracy satisfies the wants of all people in Australian society and does not require reform. The point is that before we can move in this direction, it seems sensible to know more about the linchpin in our system of representation as it affects ethnic communities, namely, the relationship between the elected representatives and their ethnic constituencies. This leads onto the second major approach to representation.

In contrast to system-wide aspects of representation, normative theories of representation tell us about the functions of an elected representative.
 Discussion has been dominated by the well known mandate/independence dichotomy. In brief, how should elected representatives act? Should they be free to do and act in the manner they think best serves the national interest (the trustee), or should they rather act as an agent for their constituents and act and vote according to their constituents' interests? (the delegate). This dichotomy has been criticised for two main reasons. First, because it is argued to be a false distinction in practice. The proper role of the representative is generally believed to fall somewhere between these two poles.
 Responses to this problem have been to add a new category, such as 'politico', argued to be a representative who acts in both ways, or to accept that they are ideal types and therefore aim to quantify the finer differences between the two extremes.
 As an early Australian study in the area suggested: 

an MP can become a true 'parliamentarian' only if he [sic] can strike a balance between these two roles.

Another response has been to recognise that in many parliamentary systems, elected representatives often act and vote according to party discipline. The responsible party model, as it is known, is still a variant of the mandate or delegate thesis. In this case, the parties put forward alternative platforms to the electorate who then indicate their preferences by electing one party over another.
 Australia is argued to conform most closely with the responsible party government model of representation, with the dichotomy between pressures from the electorate and pressures from party seen as being one of degree.

The second criticism regards the empirical component of studies within this framework. Some argue, for example, that conceiving of representation within this framework gives a bias to the delegate aspect of representation.
 More importantly, others point to the paradox that elected representatives may be avowedly trustee in belief, but still faithfully represent their electorate's opinions because they are a native of the area and therefore internalised some of their outlook.
 There are problems concerning how elected representatives perceive their electorate sentiment on a particular issue, or which group within an electorate a representative is aiming to please.

The responses to these criticisms have perhaps been more detrimental to the study of representation than the criticisms themselves. Much energy went into refining measurement issues and focused on showing the relative influence of either constituency, party or conscience on the way representatives vote. In other words, the bulk of studies have focused on the issue of policy congruence at the parliamentary level. As a consequence, studies have examined the attitudes and behaviour of elected representatives within the context of Westminster, Washington, or Canberra. As Norton and Wood have argued, the focus has been on only one face of representation. Parliamentarians and legislators, however, also face towards the areas they represent, areas which are in the main far removed from their respective legislative capitals.

There occurred, therefore, something of a sea change in studies of representation towards seeing the process of representation as a complex whole and one which should focus on the degree of responsiveness a representative may display towards his or her constituents on a range of matters.
 One can specify five main types of representational responsiveness:
 

i) service responsiveness: the situation where an MP attempts to gain advantages for individual constituents through case work;

ii) allocation responsiveness: the situation where an MP attempts to gain advantages for groups in the electorate;

iii) policy responsiveness: the degree to which a representative takes into account constituent views when making policy or voting on bills in Parliament;

iv) symbolic responsiveness: defined as a 'relationship built on trust and confidence expressed in the support that the represented give to the representative and to which he [sic] responds by symbolic, significant gestures';
 and 

v) parliamentary responsiveness: the degree to which MPs are responsive to their constituents (and sub-constituencies) in the official arena of representation as measured by the extent to which they make interventions related to them and on their behalf.

Not surprisingly, many of the studies which adopted a framework of responsiveness also adopted different methodological approaches to those that had previously concentrated on efforts to measure the congruence between the interests and opinions of constituents on the one hand and the views and voting behaviour of legislators on the other. We return to this point in the final section, suffice to note that by using qualitative research methods such as participant observation, these studies have shown the importance of the other face of representation: the representatives in their constituencies.
 They have been concerned with questions such as: How do representatives communicate with their constituents? How do representatives perceive their electorates? What is their 'home' style? What determines their representational style? What do representatives do in their electorates and why? These questions are not exhaustive and they are examined in more detail in the following chapters. Each of these areas, however, is an important component of representation in its wider and holistic sense, namely, the responsiveness of the representative to the represented in a range of areas and in a range of arenas.

Studies of representation in Australia

Studies of the representational roles of MPs in Australia have not attracted a great deal of attention from scholars. Indeed, there appears to be an almost twenty year gap since the first major study appeared in 1974.
 This study classified MPs according to the triad noted above. The 'trustee' MP appeared most distinctly among members of the Liberal party; the 'delegate' was not found to be an important category, and was filled mainly by Labor MPs who saw themselves as 'party delegates', or new MPs who were keen on consolidating their seats. Emy found that the 'politico' was the major role response of Australian MPs. Two more recent studies based on surveys of candidates and incumbent MPs in 1990 and 1993, while filling an obvious gap, remain within the mandate/independence mould.
 

Studlar and McAllister showed that candidates identify with three types of representational roles: locals, who focus on addressing constituency based concerns and interests; partisans, who see their role in party political terms; and legislators, who emphasise the parliamentary and policy role of an elected representative.
 Similarly, in a later study, the same authors found that Australian MPs conformed to three main distinctions in terms of representational roles, what they termed the free mandate, responsible party and the imperative mandate. The terms may be different but the substance is the same, MPs face conflicting pressures from the rather unholy trinity of their constituents, their party and their conscience.
 These studies have added to our knowledge with respect to several areas, for instance, the relative incidence of each type of role according to representatives' party affiliation and personal characteristics, whether representational role beliefs influence behaviour, and the motivations for particular behavioural patterns.
 One curious anomaly, however, still remains.

The survey-based research indicates that the second face of representation, the MP in the constituency, remains important both in terms of how MPs perceive their roles and in their actual behaviour. This importance is nothing new, in fact it is consistent with earlier descriptions.
 There seems to be a contradiction, however, in the reasons put forward to explain this importance. We know that constituents rank highly a strong constituency focus by their MPs, yet the dominance of party affiliation is normally thought to outweigh any local effects.
 Despite this, some studies have shown that MPs in Australia can still benefit from a personal vote to the tune of about 3 per cent of the primary vote.
 McAllister has shown that candidates who reported devoting more time to local activities are likely to benefit by between 4 to 7 per cent of the first preference vote.
 Yet a later study by the same author concluded that local constituency work by MPs actually decreases their vote, while it is local party work which increased their vote!
 Crucial questions regarding the micro-level face of representation remain unanswered. It is the contention of this study that introducing the ethnicity of Australia's electorate into the picture may not only help us to better understand some of the issues raised with respect to ethnic politics, but that it may also help elucidate the apparent contradictions in previous studies of representation.

Ethnic representatives

A useful point of departure for examining the issue of responsiveness to ethnic constituents is the simple typology of ethnic representatives in Australia developed by Jupp and colleagues.
 They argued that ethnic representatives in Australia may be divided into four main categories: 

· those who rely on a base of NESB voters to a major extent 

· those who are sensitive and responsive to NESB voters although not NESB themselves 

· those who are of NESB but do not have a distinctively NESB electorate

· those who are of NESB but have been chosen as part of a party ticket for multi-member electorates (i.e. the Senate). 

Albeit lacking empirical verification, the typology suggests that ethnicity influences representation in two distinct ways. First, that the attitudes and behaviour of elected representatives are influenced by the ethnicity of their electorates (categories 1 and 2). Second, that the attitudes and behaviour of elected representatives of ethnic background may differ from those of other representatives (categories 3 and 4). The latter influence was discussed earlier under the debates about mirror representation and the impact of this influence is examined in chapter 4. The former influence is discussed in the section below. 

Representation in Australia: is there an ethnic electorate effect?

From the multitude of overseas studies on representation we now know that there are three key variables apart from elected representatives' personal characteristics which may influence their attitudes and behaviour.
 First, and most importantly, is the composition of the electorate. This includes such aspects as the homogeneity or heterogeneity of the electorate, its socio-economic composition, whether it is rural or urban, and its ethnic and racial makeup.
 Although many Australian studies have argued that the composition of the electorate with respect to ethnicity is an important variable influencing voting behaviour, its possible impact on a representative's attitudes and behaviour has not been explored. The quantitative and qualitative aspects of ethnic diversity in Australia are well known and require little mention here.
 Suffice to note that such diversity has important implications when it is translated to Australia's electoral system of single-member geographical constituencies. For instance, 48 of the 148 Federal electorates (just under one third) have at least 15 per cent of their population born in a non-English speaking country (see appendix 1).
 At least twenty Federal electorates have one-quarter or more of their electors born in non-English speaking countries (NESC). As Jupp has stated:

Immigrants of NESB in Australia should be and are of interest to politicians because of their numbers in particular electorates…such an element of the electorate is too large, vocal and well organised to be ignored by parties hoping to govern.
 

Why has the ethnicity of electorates been ignored in studies of representation? One possible reason is that political scientists are generally more interested in marginal seats, and most marginal electorates in Australia, with one or two key exceptions, also have a low proportion of people from NESB.
 A more important reason concerns the continuing debate over the so-called 'ethnic vote'. The main approach to voting behaviour in Australia has been the model that class or occupation, of either individuals or of geographical electorates, is the main determining factor in explaining voter choice. This school of thought still has a strong following, despite studies which suggest that ethnicity may also be important. Although most commentators agree that there is no such thing as an ethnic vote in the sense that particular blocs of votes are directed towards particular candidates or parties along ethnic lines, several studies have nevertheless demonstrated that at particular points of time, the manner in which people of NESB voted may have determined the outcome of a Federal election.
 

A detailed examination of voting behaviour along ethnic lines is beyond the scope of this work and many reviews now exist.
 Some mention of the more interesting findings which impact upon the present study is nonetheless worthwhile. Those that argue against the existence of an ethnic vote base this view on the fact that 'ethnic' seats also tend to be in traditional working-class areas. That is, many members of ethnic communities vote for the ALP not because they are ethnic or because they feel the ALP better represents ethnic interests, but because their socio-economic position makes them natural Labor voters.
 Furthermore, any possible influence that ethnicity might have on voting behaviour is marginal to the outcome of Federal elections because of the lack of transfer of ethnic seats between the major parties. That is, with minor exceptions, ethnic seats are not influential in leading to a change of government at the polls.

Several other studies, however, have clearly shown that ethnicity does have an effect over and above class. They have found that party identification varies with ethnic background, that voters of Southern European, Eastern Mediterranean and Middle Eastern origin are markedly pro-Labor, holding class constant, while voters from Northern Europe and English speaking countries are more conservative. A study by Forrest found that although the ethnic vote is constrained along traditional socio-structural lines two other factors were important: first, that the ethnic vote was also constrained along lines which were specific to the ethnic groups themselves, and second, that the ethnic dimension of voting behaviour is not at all uniform in its impact from one group of electorates to another. Forrest concluded that these findings suggested the need for studies of ethnicity and political behaviour in specific electorates, that is, a need to lower the centre of gravity to the level of the individual electorate to help us understand some of the findings from the macro-based studies.
 Despite these findings, however, opinion continues to be divided over the electoral significance of the ethnic vote and its very existence, and this may have contributed to the reticence of examining the influence of ethnicity on representational activity. 

Outside of voting behaviour and party identification, however, we know little about how the ethnic composition of electorates interact with Australia's system of representation. For instance, to what degree do constituents of NESB contact or have relations with their Federal MP? Early studies suggested low levels of particularised contact. A study of Italian and British immigrants in Brisbane, for instance, found that only one per cent of the Italian immigrants in the sample had contacted their MP about a particular issue of concern.
 In another study conducted around the same time, however, Hearn found that 17 per cent of her respondents (from a NESB) had contacted a politician at least once.
 More recently, a survey conducted in 1988 found that while people born in NESCs were less likely to have ever contacted an elected representative or government employee about a local community problem, of those who had, the difference between constituents of NESB and non-NESB background with respect to contacting a Federal MP about the problem was minimal.
 Similarly, while people born in NESCs were less likely to have ever contacted an elected representative or a government employee to seek help with a personal problem, of those who had, the difference between constituents of NESB and non-NESB background with respect to contacting a Federal MP about the problem was once again minimal.
 A similar picture emerged with respect to State MPs.
 Another smaller scale study found similar results on the degree of contact between members of ethnic communities and their political representatives.
 The evidence suggests that the political participation of immigrants has increased over time, although there are variations according to which particular region immigrants come from and their socio-economic resources.
 As McAllister concluded with respect to Australia:

…a large-scale immigration program does not necessarily depress levels of participation…[it] may actually increase overall levels of campaign activity.

Finally, survey results also suggest that constituents of NESB have a high degree of trust and belief in the efficacy of the Australian political system.

We shall examine some of the processes and reasons that cause ethnic constituents to have particularised contact with their Federal MP in chapters 2 and 3. At a superficial level, however, this brief review should start the warning bells ringing. Such findings would seem to counter, for instance, the analysis of the 'politics of difference' school of thought discussed in the above section. Although such survey findings lack the detail to tell us much about the relationship between MPs and their ethnic constituents, they suggest a growing degree of participation by ethnic Australians. They also suggest that we must look towards the level of the local electorate if we are to make sense of the relationship between representatives and their ethnic constituents.

The second variable which has been found to influence the attitudes and behaviour of elected representatives is what is known as the marginality of seat hypothesis. In brief, the argument is that a representative who comes from a safe seat might feel more free to depart from the direct wishes of constituents than a representative from a marginal seat. Empirical tests of this hypothesis, however, have reached mixed results. A study of representation in France found the opposite to be the case, while a British study found that members from safe seats had a greater tendency to neglect their constituencies.
 A recent study of Australia found that MPs representing marginal electorates are unlikely to provide any more constituency service (apart from local party work) compared to MPs representing safe seats.
 One observation of interest is the fact that the highly ethnic electorates in appendix 1 also tend to be safe Labor seats. This is given further support by the results of the March 1996 election where only two of the top twenty ethnic electorates changed hands, Lowe, which went from Labor to Liberal, and Wills, which went back to Labor after a brief period of being held by an Independent. 

The final variable found to influence representatives attitudes and behaviour relates to the type of policy issue in question. Studies in the USA and France have found that on some issues (e.g. civil-rights, religion), political representatives are more concerned to mirror the opinions of their constituents.
 The issues we would expect to be of most relevance in Australia with respect to ethnic issues, are multiculturalism and immigration. There seems to be something of another paradox, however, regarding the likely impact of these issues on representatives attitudes and behaviour. Many commentators have argued that the main reason why immigrant groups increasingly switched their support to the Labor Party from the mid-1970s onwards was due to that party's position on multiculturalism.
 Whether this was due to Labor politicians' actual beliefs or a cruder concern to capture the 'ethnic vote' is to a large extent immaterial. What is important is that it appears that issues such as multiculturalism were perceived by at least some elected representatives to be important enough to warrant that they show a greater degree of policy congruence with their ethnic constituents.
 This is rational behaviour given that several studies have shown that voters from NESB are more sensitive to multicultural issues.
 In contrast to the findings from his earlier studies, however, McAllister has more recently argued that attitudes towards multiculturalism have comparatively weak links to party political behaviour because the major political parties have not placed multiculturalism and ethnic issues generally on their political agendas.
 Furthermore, he argues that constituents' opinions on immigration play less of a role in determining their respective candidate's positions on immigration, relative to party affiliation and personal characteristics.
 

In conclusion, is there an ethnic electorate effect with respect to representation? Political scientists have in the past hinted at the importance of ethnicity of certain electorates with respect to voting behaviour. Although even this finding remains contested, it is at least clear that 'variables of ethnicity and gender do complicate class analysis'.
 It would be surprising if this were the case for voting behaviour and not for the attitudes and behaviour of MPs in ethnic electorates. Another thing is certain, we know that politicians themselves act as if an ethnic vote does exist, in fact Jupp has argued that they act as 'though there were an Italian or Arabic vote'.
 Such behaviour would clearly be irrational if ethnicity played no role. It has been shown, for instance, that the loyalty of immigrant voters is more fluid than that of the native born, and that voting decisions in general are increasingly being deferred until late in an election campaign.
 Hence, if voter allegiance is more fickle and NESB voters are more sensitive to multicultural issues, we should expect that MPs and candidates, especially from ethnic electorates, will specifically target their campaigns to NESB voters in their constituency prior to an election with particular emphasis on their pro-multicultural and immigration views. So although the ethnic vote or ethnic electorates may not be important at a macro level, that is, in changing government, they may be very important in influencing how MPs behave at the level of their constituency. 

But what about the period between elections? This is supposedly when representatives do what they are elected to do. Do MPs from ethnic electorates continue to behave in ways which are different to MPs from non-ethnic electorates? The simple answer is that we do not know.
 Furthermore, as was noted above, we know little of the constituency face of MPs in any type of electorate in Australia, let alone an ethnic one. In many ways the gap regarding the latter is all the more serious when it is considered that many Cabinet members in the period of Labor rule between 1983 and 1996 (including both Prime Ministers) came from ethnic electorates.
 Similarly, many of the new Shadow Ministers are or moved to ethnic electorates in the search for stable tenure.
 The current Prime Minister and leader of the Liberal Party also represents an electorate which can be considered ethnic.
 Such electorates are clearly important bases of political power for politicians from both sides of the House. Yet why are they so important? Is their ethnic character part of this political power base? How do MPs from such seats work their electorates? How responsive are they to the different ethnic communities which make up their electorates? What are their motivations? The section below outlines the main themes of the remaining chapters which attempt to provide answers to such questions.

Political representation and ethnic politics: a micro-political approach 

This chapter began by stating that this study is concerned with ethnic politics and political representation, and in particular, the relationship between elected representatives and their ethnic constituents. It was argued that the dominant political science approach has led to a focus on the 'unrepresentative' nature of the Federal Parliament in macro-institutional terms. Even the more 'micro-level' area of representation, the representational roles of elected representatives, has tended to focus on how representatives vote and behave in the national legislature and whether they are delegates, trustees or partisans. 

A critical dimension of the constituency in Australia is its ethnic diversity. To date, the impact that such diversity has on political behaviour has been limited to the study of the voting choices of ethnic constituents. Good reasons exist to suggest that the ethnic nature of the electorate is also important in understanding MPs' representational activity. A micro-political approach is necessary if we are to move beyond existing debates over whether ethnic Australians vote for one party rather than another, or whether there is a strict symmetry between their numbers in the population and their presence in Parliament, towards understanding the responsiveness of MPs towards their ethnic constituents. 
  

It was argued that a more complete and holistic approach to representation is to view it as the degree to which an elected representative is responsive to his or her constituents in a range of areas and arenas. This study examines four areas of representational responsiveness in both arenas of representation:

· At the constituency level, aspects of the service, allocation and symbolic responsiveness of one MP in an ethnic electorate are explored through an ethnographic case study in chapter 3. Before we examine these types of responsiveness, however, chapter 2 deals with the particular MP's 'home style', with respect to his ethnic sub-constituency.

· At the official arena of representation, the parliamentary responsiveness of a group of Federal MPs with specific reference to their ethnic sub-constituency is examined in chapter 4.

Chapter 5 concludes by bringing together the findings on the influence of ethnicity on representational behaviour in both arenas in the context of a wider theoretical discussion on ethnic politics, representation and political culture.

A word on methods and data sources

The dominant mode of studying representation has either been through structured questionnaires of elected representatives (postal or in person) or through some form of semi-structured interview. This method has in many ways determined what issues political scientists have focused on. If one asks a set of closed-ended questions which conform to previous typologies of delegate, trustee and partisan, one is likely to receive confirmation of such ideal types. Yet if one is interested in what was termed the second face of representation, that facing away from Canberra and towards his or her local area, then it is unlikely that such instruments will yield much that will be of use. 

To understand the intricacies of the relationship between an MP and his or her constituents, especially ethnic constituents, at the level of individual electorates, then one must become immersed in the electorate. In other words, one must become an ethnographer. The use of participant or non-participant observation has not been very popular in political science, especially in Australia, as compared with its use in sociology or anthropology.
 Yet it would seem essential for exploring an area we know little about and about which we have few hypotheses to direct our inquiry. The core of this study is based on an ethnographic study of one MP who represents a highly ethnic electorate. As has become traditional with ethnographies, a more detailed exposé is contained in appendix 4. Nevertheless, several points are necessary before we turn to the main findings. The ethnographic fieldwork was conducted over a two month period in the middle of 1996. A total of 25 days were spent with the MP and his staff at the electorate office and in the constituency. Working days were spent sitting in with the MP and occasionally with the electorate staff when they were interviewing constituents, and discussing aspects of the case with them after the constituents had left. This procedure was often a useful point of departure to ask several questions on wider aspects of the electorate and issues regarding representation.

A series of semi-structured interviews with representatives from ethnic and non-ethnic community groups and key 'ethnic intermediaries' in the electorate were also conducted. Furthermore, I also attended several ethnic and non-ethnic functions, meetings, special electorate workshops, and party branch meetings which occurred during the week days and evenings I was present. Apart from functions attended during the course of the week days, I also accompanied the MP to five major ethnic functions over three weekends during the period in the field. To complement this data, an analysis of the MP's constituent casefiles and office diaries for the 1995 year was also undertaken.
 Finally, semi-structured interviews were conducted with other relevant politicians, bureaucrats and academics over the course of 1996. 

An obvious criticism is why the focus on only one MP and one electorate? Surely, some will argue, this is not statistically representative. One can make two responses. First, even if time and resources had permitted the study to extend to five or ten MPs, this would still not have solved the supposed problem of 'representativeness' or 'typicality'. This is because ethnographic case studies do not aim for statistical representativeness in the same way that a survey does. In contrast, it is often the atypical cases that prove most useful for theory development and 'analytic generalisation'. A particular case is chosen for its explanatory power rather than its typicality.
 The electorate of 'Southgate' which informs this study may not be typical of other electorates. Indeed, the idea of a typical electorate may only exist in the minds of some political analysts. The electorate was chosen not because the findings could be extrapolated to other electorates, ethnic or otherwise, but for its theoretical relevance.

Second, the lack of political science research in Australia on ethnic representation and single-electorate studies of representation meant that this study was primarily exploratory in nature.
 The use of ethnographic research methods is argued to be particularly suited to areas where few existing hypotheses exist.
 Reviewing the state of research on representation over a decade ago, Jewell concluded:

If we are to understand the home style of representatives—how they develop contacts and communicate with their constituents, how they measure opinions, and how they build a political base—we are going to have to carry out research in the districts. Fenno's research technique for Home Style has been criticized because it is difficult to replicate, but there do not appear to be any short cuts available for gaining information and insights into representation in the districts.

It was therefore felt that focusing in-depth on one electorate would provide richer sources of data to generate hypotheses which future more extensive research could test. 

The other main data source and method used in addition to the ethnographic case study was a content analysis of the on-line historical Hansard records contained in the Parliamentary Data Base Service (PDBS) of the Department of the Parliamentary Library. Further details are provided in chapter 4 and appendix 3. Overall, this monograph should be seen as the first step towards redressing what political scientists in Australia have generally not done, that is, to face away from Canberra, the official face of representation, and go down to the grassroots aspect of representation.
 This requires that the locus of research attention is shifted to the constituency or electorate level, namely, that a micropolitical approach is adopted.
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