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Ambitions and Reality of the Common Agricultural Policy:
Historical and Interdisciplinary Perspectives

Carine GERMOND/Katja SEIDEL/Mark SPOERER

It is a paradox that since its beginnings in the 1950s the European integration process
has been closely tied to agriculture — a sector in decline. The Common Agricultural
Policy (CAP) became the European Community's (EC) first common policy and it
was and still is its most expensive single budget item. Due to the annual price nego-
tiations and the important surpluses that emerged already in the mid-1960s — often
caricatured as butter mountains and milk lakes — the CAP was by far the most visible
and the most contested EC policy. Conversely, repeated attempts to reform the policy
over a period of more than two decades failed to bring about the required correc-
tions.!

As the CAP has turned around billions of euro scholars have studied the policy
and published expertises, analyses and studies since its inception. This engagement
led to a number of valuable syntheses by economists, sociologists and political sci-
entists.2 Historians have only recently started to become interested in the CAP.

These historians usually do not have a background in agricultural history. It was
rather the interest in the European integration process that brought the beginnings of
the CAP into the focus of historical research. The importance some member states
attributed to a common agricultural policy and the subsequent efforts by the European
Commission of designing the policy may explain why studying the CAP became
necessary when analysing the early phase of European integration. The ever-increas-
ing expenditure for the CAP in the EC budget was another factor which meant that
no serious history of the beginnings of the European integration process could evade
agriculture.? Hence, historical accounts have so far focused on the ‘Pool Vert’, a plan

1. The authors are grateful to the German Historical Institute Paris for generous financial support of
their research.

2. See, for example, B.E. HILL, The Common Agricultural Policy: Past, Present and Future, Methuen,
London, 1984; E. NEVILLE-ROLFE, The Politics of Agriculture in the European Community, Policy
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for a European-wide agricultural market that never materialised,* as well as the foun-
dations and the formative years of the CAP.

Research on the beginnings of the CAP takes three perspectives, which are often
interrelated. Using original archival material, one strand of the literature takes a
mostly state-centric perspective but includes transnationally organised societal play-
ers such as farmers’ lobby groups.> The issues brought to the fore by this research
have opened up other perspectives which have until recently only been taken up by
political scientists. In the second perspective the history of the CAP is embedded in
the larger issue of the emergence of the European welfare state.® Finally, a third
perspective has recently emerged with economic historians and agricultural
economists analysing the long-term economic effects of the CAP.” It is in addressing
this long-term perspective of the CAP and in bringing together previously separated
approaches and disciplines that this special issue breaks new ground.

The contributions to this volume were first presented in May 2009 at a conference
at the German Historical Institute in Paris, convened by the three guest editors. The
final versions of the papers were discussed further at a workshop organised at Maas-
tricht University in April 2010. Driven by the puzzle why it took three decades to
undertake a major reform of the CAP, the guest editors believe that it is pivotal to
analyse this question from an interdisciplinary angle. So far, there has been little
dialogue between political scientists, economists and historians on this subject. We
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argue that it is vital to look at the temporal as well as the ideational, political and
economic dimensions in order to understand the CAP and its (non-)reform.

To understand why the CAP proved to be resistant against any major reform —
until the MacSharry reforms of 1992 —requires an in-depth analysis of the main actors.
An often neglected driving force behind attempts to reform the CAP were the agri-
cultural trade unions that have so far only been analysed from a national perspective.
Rainer Fattmann (social historian) takes a European perspective and shows why the
unions were in favour of CAP reform.

The article by Carine Germond (historian) focuses on the formative years of the
CAP and explores how the conflicts of interest between France and Germany shaped
the setting-up of the policy in the first half of the 1960s. Focusing on three key agri-
cultural negotiations, the article brings to light the power relations within the Franco-
German couple and assesses the impact of the intermediation of bilateral disagree-
ments within the consultation framework of the Elysée treaty on European integra-
tion. It concludes that France and Germany, albeit for different reasons, contributed
to shaping the CAP path protective of the farmers’ interests.

Katja Seidel’s (historian) piece analyses the Commission’s first attempt of re-
forming the CAP, the so-called Mansholt-Plan of 1968. It sheds light on the prepa-
ration of the reform Memorandum, explores the policy and decision-making process
leading to its adoption by the Commission, and discusses the different actors that
were involved in the process. A far-reaching reform proposal, the Council rejected
the Mansholt-Plan as an overall programme but adopted it in parts, thus marking the
beginnings of a Community structural policy.

The following article by Robin Allers (historian) approaches the CAP from the
perspective of an applicant country — Norway. He shows why the accession negoti-
ations with this Nordic country in 1970-72, whose agricultural sector was quite dif-
ferent from those of the EC6, offered an opportunity to reform the CAP in the early
1970s. While the Community was willing to go a long way to accommodate Norwe-
gian demands regarding a long transition period for this sector, any permanent ex-
emption from the CAP and the Common Fisheries Policy, and thus from the acquis
communautaire, was considered impossible as a matter of principle.

Explaining the institutional inertia displayed by the CAP is at the heart of Robert
Ackrill (economist) and Adrian Kay’s (political scientist) contribution. By analysing
the key CAP reform milestones the article shows that in the case of the CAP policy
change has more often been achieved through incremental changes in the policy
means while the policy ends have changed less frequently.

Why, after more than 20 years, the CAP finally underwent a major reform is the
subject of the contribution by Chris Elton (political scientist). Drawing on new in-
stitutionalist concepts, Elton shows that the ideas underpinning the original formu-
lation of the CAP were challenged in the 1980s. The reforms of the CAP, this article
argues, were thus also due to a paradigm change setting in in the 1980s.
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Mark Spoerer (economic historian) provides an overall assessment of the fiscal
and economic costs of not reforming the CAP. He argues that the protectionist effects
of the CAP between the 1960s and the 1980s were larger than those of its national
predecessors. Moreover, he finds evidence that already the piecemeal reforms of the
1980s reduced the level of protection and support in the EU — that is prior to the
MacSharry reforms of 1992.

The last three articles, although looking at the CAP from different perspectives
and with different research questions, thus come to similar conclusions: the CAP
underwent incremental changes from the mid-1980s onwards. As Spoerer’s piece
shows, these incremental changes in policy means should not be underestimated with
regard to their economic and trade effects.

The articles in this volume can only capture a fraction of the development of the
CAP and the attempts of reforming the policy since the 1960s. With the opening of
new archives historians will soon be able to study the CAP up until the reforms of
the 1980s and even the MacSharry reforms of 1992. Political scientists, whose works
have predominantly focused on the developments since the MacSharry reforms, may
also benefit from these new historical insights. Conversely, cross-fertilization with
social science research would help historians to theoretically underpin archive-based
research. With regard to this evolving research the editors think that it is crucial that
historians, economists, political scientists and sociologists take into account each
others’ research, if not develop genuinely interdisciplinary studies. The editors hope
that the work of this group of scholars and the results of their research published in
this thematic issue will contribute to this.
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Introduction to the Special Issue on CAP Reform

Fernando GUIRAO

Any scholar dealing with the Common Agricultural Policy (CAP) today, no matter
in which field the scholar is working, has to take into consideration a multiplicity of
questions and, above all, the longue durée which is involved in this subject. Any
mono-disciplinary approach to the subject or one which isolates decisions made at
any specific juncture from their subsequent cumulative impact is bound to fail in the
attempt to improve our collective understanding of one of the most complex existing
public policies. This complexity is not intrinsic to but imposed on the sector. Agri-
culture was the third economic sector to receive the particular regulatory attention of
policy makers within the European Communities. The first was coal and steel under
the aegis of the Treaty establishing the European Coal and Steel Community. The
second was trade in industrial commodities through the customs union provisions of
the European Economic Community (EEC). After the competition policy central to
the common coal and steel market and the commercial policy built into the customs
union provisions, the CAP was the third successful attempt at a common policy among
the Six. Since its inception though, the CAP has been the most significant among the
set of existing common policies in terms of the Community’s budget, administration,
legislative and judicial action. And, for these very same reasons, the most contested
one.

The amount of resources devoted to the CAP should not be taken as an indication
of how essential this policy is for the population of the European Community. The
non-agricultural activity, as well as non-agricultural commodity and service trade
within the EEC area and between the latter and the rest of the world, have always
been, and will continue to be in the future, much more important for the citizens of
the member States of the European Community (EC) / Union (EU) than agriculture.
The high amounts of collective resources traditionally devoted to the CAP only show
that protectionism is expensive and cumbersome to handle.

Despite the fact that agriculture represented, in 2009, 1.7 % of the combined gross
added value of the 27 member States of the European Union (EU27) and 5.6 % of
EU27 total active population, CAP expenditure amounted to 41.9 % of the EU bud-
get.! Thus, in spite of agriculture’s limited weight in gross domestic product and

1. Gross value added of agriculture, hunting and fishing, at current basic prices and current exchange
rates, as a percentage of all branches, and agriculture as a percentage of total employment in 2009,
both values according to the European Commission’s Eurostat National Accounts and employment
(LFS adjusted series) data (http://epp.eurostat.ec.europa.eu/portal/page/portal/national accounts/da-
ta/main_tables and http://epp.eurostat.ec.europa.eu/portal/page/portal/statistics/search_database re-
spectively - last accessed on 8 September 2010). The budget figure is that given under the hea-
ding ‘Natural resources’ (including: market related expenditure and direct aids, as well as rural de-
velopment, environment and fisheries) as reported in EUROPEAN COMMISSION, General Budget
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