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Abstract

Does politician identity matter to policy outcomes? Political scientists tend to be skeptical
of the idea because of the strong role of electoral incentives. Yet the argument for greater diversity in
public office often relies upon exactly this claim. To make progress on this question, my dissertation
examines the political impact of gender quota laws, which require all parties to include a percentage

of women in their candidate lists.

I argue that quotas help overcome a political market failure, whereby group interests are
unlikely to be represented in politics if the group faces high barriers to entry and their interests lie
off the main left-right (class-based) dimension in politics. Using survey data, I show that the largest
gender gap in advanced democracies exists on maternal employment, and it cuts across partisan ties.
I evaluate the argument using a mixed methods approach, combining statistical analysis of time
series data with qualitative evidence from two matched pair case studies — Belgium and Austria, and
Portugal and Italy. After showing that quota laws are one of the most important determinants of
women’s descriptive representation, I demonstrate that they also increase both party- and national-
level attention to women’s preferences. Implementing a quota law increases coverage of women’s
social policy concerns in manifestos, and raises public spending on child care, which encourages
maternal employment. Evidence from case studies suggests that increased numbers of women and

rising issue salience after a quota are both important mechanisms linking quotas to policy change.

Overall, the findings provide new insights about when and how politician identity is relevant
to policies. Results point towards the importance of descriptive representation particularly when
group demands are orthogonal to the left-right dimension. They highlight several ways that quotas,

and increased numbers of women, can shift policies even in the context of strong parties.
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1 Introduction

A controversy that runs deep in the study of political representation, with roots as far back as
the earliest philosophers of democracy, is whether the identity of those who represent us matters
for policies. Political scientists tend to be skeptical of the idea that a group’s physical presence in
office — descriptive representation — is necessary for the substantive representation of their interests.
Perhaps the most influential theorist of representation, Hanna Pitkin, rejects the notion that there
is a link between representatives’ identity and actions (Pitkin 1967). Empirical political scientists
often assume that politicians or parties will have incentives to incorporate any electorally salient

issues into their platforms. In this view, the identity of individual representatives is irrelevant.

Yet the argument for diversity often relies upon ‘the politics of presence’ (Phillips 1995),
the notion that a group’s physical presence in office will lead to better outcomes for that group. In
the case of women, the idea is not that gender is prescriptive, but that women will be more likely
to represent women’s interests than men. Those who believe identity matters reject the notion that
politicians are simply responding to incentives; they believe that lived experiences affect how you
behave, and this is true of politicians as well. Identity conditions what you see as important, and
how you understand what your incentives are in the first place. One of the difficulties of adjudicating
in this debate is that changes in policy outcomes may arise not from more women in office, but from
something else that may cause both women’s representation and female-friendly policy change, such

as cultural shifts.

This book uses the rise of gender quota laws in advanced democracies to study the political

impact of representatives’ identity. Gender quota laws require all political parties to include a certain



percentage of women in their party lists, and they now exist in over fifty countries. They cause
major transformations of the composition of those elected unmatched by changes in the electorate.
Changes in public preferences are glacial, but, as I will show in Chapter 4, the effect of quotas
on representation has been abrupt. Measuring policy change after a semi-exogenous quota ‘shock’

provides useful leverage for making causal inferences.

Quotas laws are controversial. The term ‘quota’ itself has a negative connotation in many
societies, leading many advocates to use terms like ‘parity’ instead. Some proponents build the case
for quotas on pure justice reasons — women make up half the population, so they should be equally
represented in parliaments. Some claim that quotas are necessary for symbolic reasons, that the
historical absence of women in political institutions may be associated with perceptions of women’s
second-class citizenship and the notion that politics is a ‘male domain’. These approaches make no
assertions about women having a different set of policy preferences or acting differently than men.
Yet, in debates about quotas around the world, assumptions are often made about their impact on
a set of ‘women’s issues’. Many believe that increased numbers of women will change politics for

the better by addressing women’s specific policy interests. Some recent debates are illustrative.

In France, a quota law was adopted in 2000 requiring 50% of candidates to be women.
The quota was controversial, only passing after many years of sustained advocacy from the Socialist
Party and others (Murray 2012b). In the long debate about its merits many supporters connected
the proposed quota law to the substantive representation of women’s interests. For instance, an
op-ed in La Croiz claims that, “It [the quota law| also will help to put on the political agenda some
different issues. On unemployment, for example, we get measures to help men who are unemployed.
If there were more women in the Assembly, they would remind them that the unemployment rate is
higher for women than for men. For many problems, issues concerning women would thus be taken
into account more easily.”! Former UDF (center-right) party secretary Anne-Marie Idrac supported
the quota because, “some of the most important concerns of women have not seen access to the

political world. Women care much more about their jobs, their children and everyday safety, the

XPourquoi fallait-il inscrire la parité dans la Constitution?,” La Croiz, 29 June 1999, translation by Google
Translate.



environment, the reconciliation of working time and the family, solidarity between generations.”?

In Poland, a quota law was passed in 2011, requiring 35% of candidates on party lists to
be women. The original idea for the law came from the Congress of Women, a meeting of more than
four thousand women from across Poland that took place in June 2009, and turned into a social
movement. The group spearheaded a petition for gender parity in political representation, which
was eventually signed by over 150,000 Poles (Kroliczek 2012). One of the primary advocates for
the quota law was the former Head of the Social Policy Ministry from the Labour Union, Izabela
Jaruga Nowacka. Jaruga Nowacka claimed, “if there will be no women in politics, women’s interests
will never be taken into consideration” (TVN24 2009, as quoted in Kroliczek 2012, p. 24). Another
quota supporter, Professor Magdaleny Srody, took this line of reasoning further, connecting the
quota law to specific social policies for women: ‘the Sejm is such a black hole... it seems common
sense that certain laws such as the nurseries and kindergartens should move at lightning speed, and
here it turns out that they do not. For example a gambling law shall be passed at express rate but

for nurseries and kindergartens it takes years.”?

Ireland passed a quota law in 2012, requiring parties to include women as 30% of candi-
dates or face major funding cuts. The law was informed by a report on women’s participation in
politics published by the Justice Committee in 2009, which argues that, “women bring different life
experiences, priorities, knowledge and a different style of decision-making” to politics.* In an op-ed,
first-time Fianna Fail (centrist) candidate Laura Reid writes that she supports quotas and was
motivated to run because, “It will only be when a large enough proportion of elected representatives
are female that challenges, interests and life experiences applicable to women will properly gain a

voice and be represented.”®

2« “Pour réparer I'injustice faite aux femmes, il faut modifier la Constitution’ méme s'’il est triste d’en passer par
1a,” Liberation, 14 December 1998, translation by Google Translate.

3«MPs returned to Parliament, comes a struggle for parity,” Gazeta, 22 September 2010, translation by Google
Translate.

40ireachtas Joint Committee on Justice, Equality, Defence and Women’s Rights. 2009. “Women’s Participation in
Politics.” Available from: http://www.oireachtas.ie/documents/committees30thdail/j- justiceedwr/reports_
2008/20091105.pdf.

5“More female voices are needed in Irish politics to tackle societal imbalances,” TheJournal.ie, 26 April 2013.



Italy has debated a quota law in parliament twice in recent years, in 2005-06 and 2014-
15. In both cases women MPs campaigned to include a gender quota in changes to the electoral
law. The 2005 proposal was not successful, but the more recent electoral reform includes a 50%
quota for women. In the debate about the quota in parliament, several female representatives made
the connection between the historical lack of women in politics and inequality in Italian society.
Annalisa Pannarale, a representative from the left-wing SEL party, argued that the idea quotas

discriminate unfairly is a fallacy:

It is not true that women in this country can show what is their value and what is their
quality, because there are no tools to do so. This is a country that must constantly
address the gender pay gap, which sees the salaries of women drop lower and lower, this
is a country that sees women in increasingly precarious contracts, where half of women

do not work... where you must choose between a reproductive path or the possibility of

a career.6

In the same debate, Paola Binetti, a representative from the Christian Democratic UDC
party, suggested that persistent gender inequality is exactly why it’s so important to have women

in positions of political power. She states:

The difficulty that women have balancing professional, or in this case political, engage-
ment with family needs has been cited by many. But it is precisely for this reason that
we want female presence at the highest decision-making levels; it is precisely for this
reason that we hope that those policies for the family which have never been, come to
be... there is a culture of thought and of difference that should be a positive enrichment
for this parliament.”

Finally, Venezuela’s National Electoral Council (CNE) required a 40% gender quota for
party lists in the 2015 national election. During the presentation of the new rules, the President
of the CNE Tibisay Lucena explained that the quota was necessary because political parties were
too often closed to women, and the major issues facing women stand above political differences.
She said, “The political participation of women is what brings us together, but also the issues of

sexual and reproductive rights, the right to life free from violence, domestic violence, sexual abuse,

SResoconto stenografico dell’ Assemblea, Seduta 186 di lunedi 10 marzo 2014, author’s translation.

"Resoconto stenografico dell’ Assemblea, Seduta 186 di lunedi 10 marzo 2014, author’s translation.



harassment, use of women as a commodity to sell products, these are all issues that cut across social,

educational, economic and political strata.”®

These views are shared by the UN Committee established under the Convention on the
Elimination of All Forms of Discrimination Against Women (CEDAW), which states: “the concept
of democracy will have real and dynamic meaning and lasting effect only when political decision-
making is shared by women and men and takes equal account of the interests of both.”® In summary,
quotas are often viewed as a way to promote not only women’s inclusion but their political interests
as well. Yet, we know very little about whether quotas lead to meaningful policy change for women.
Along with the deeper theoretical question of whether identity matters, this book addresses a
very practical policy question. Do increasingly popular quota laws facilitate women’s substantive

representation, or are they just ‘window dressing’?

1.1 The Argument in Brief

This book is the first to examine the relationship between quota laws and policy outcomes across
countries. In addition, I seek to identify the unique effects of identity by tracing the influence of
quotas on politics. There is very little work of this nature, particularly in advanced democracies.
A notable benchmark is Chattopadhyay & Duflo (2004), who use a unique institutional setup in
India whereby certain seats are required to be randomly reserved for a woman. They find that
quotas have altered policymaking in favor of women’s interests — specifically, more spending on
water and roads. Findings have yet to be replicated in advanced democracies, where women have a
different set of policy preferences and parties and their governments wield significant power. In this
setting the conventional wisdom is that party preferences are unitary and decision-making highly
institutionalized, casting doubt on the notion that individual politicians have sufficient agency to

influence policy outcomes.

8«Chavistas y opositoras coinciden en apoyo a paridad de gAlnero aprobada por el CNE,” Correo de Orinoco, 5
July 2015, translation by Google Translate.

CEDAW Committee, General Recommendation no. 23 (1997), at para 14.



In Chapter 2, I provide a broad theoretical framework for thinking about identity and policy
change. The theory focuses on understanding when and how politician identity is relevant to policy
outcomes. I argue that quotas help overcome a political market failure, whereby disadvantaged
group interests are not represented in politics if they lie off the main left-right (class) dimension in
politics. Disadvantaged groups like women face high barriers to entry in politics, and their interests
are especially likely to be ignored if they lie off the main left-right dimension. This is because
parties have little incentive to represent issues that detract from known positions or cross-cut their

constituencies.

Work-family policies fit this criteria. Survey data show that perhaps the largest gender
gap in preferences exists over the issue of maternal employment, and this gap cuts across party lines.
The issue is also not clearly partisan; left parties have been criticized for their lack of attention to
work-family policies, and right parties have been behind significant reforms in recent years. Parties
often frame the issue differently — right parties might emphasize fertility or productivity while the
left highlights gender equality — blurring the lines of issue ownership (when it is addressed at all).
Quotas, and increased numbers of women in office, are one way of correcting this market failure and

increasing the likelihood that the preferences of disadvantaged groups will be represented.

Additionally, Chapter 2 outlines a causal path linking quotas to policy outcomes that
I further develop in subsequent empirical chapters addressing specific stages of the policymaking
process. Building on insights from economic models of representation, recent empirical work in the
field of identity and politics, and anecdotal evidence from contemporary political actors, I advance a
causal story in which both electoral incentives and politician identity can matter to policy outcomes.
Once the quota law is in place, I suggest that quota laws influence policymaking in two main ways: by
increasing the number of political actors likely to care about and advocate for these issues (women),
and by increasing the salience of women’s interests. First, quotas lead to increases in the numbers of
women in office. After a quota law, an influx of women (especially a ‘critical mass’) could push the
party towards their collective preferences on certain policies. Second, quotas increase the salience
of gender-related issues, making it more likely that women’s interests will be prioritized in office.

In other words, parties might have already shifted their positions to cater to women voters even



without a quota law in place. However, party position-taking is very different from governments
actually putting the issue on the agenda. The institution of quotas could improve the substantive

representation of women regardless of the number of women elected.

1.2 Methodology

Demonstrating that politician identity influences policy outcomes requires an empirical approach
that can pull apart politician identity, cultural shifts, and structural and institutional factors such
as women’s labor force participation and electoral rules. Moreover, any convincing explanation
of policy change must be rooted in a solid understanding of the role of identity and processes of
political decision-making at the internal party and national government levels. No single technique
would be able to accomplish all of these objectives effectively. Therefore, this book takes a mixed
methods approach, using both statistical tests and qualitative case studies. This two-pronged
approach offers the advantage of incorporating both the rigor and generality of statistical work
and the causal narrative of case-based analysis. Cross-national statistical analyses establish key
correlations, and careful robustness checks provide leverage for the causal interpretation of results.
Case studies assess the plausibility of observed statistical relationships between variables, and shed

light on mechanisms.

This book uses a variety of statistical techniques to test theories about the influence of
quotas on womens’s descriptive representation and policy outcomes. The statistical analysis aims
for breadth of coverage both in terms of time periods and the number of states included in analysis.
The analysis includes over 30 years and 20 countries, with coverage varying by chapter according
to data availability for the dependent variable and key covariates. Extending the range of relevant
dependent and explanatory variables as much as possible increases confidence in model estimates
and their potential generalizability. Large-N studies also have practical advantages, such as the
ability to apply fixed effects and other advanced techniques. I should briefly mention here why
I restrict the sample to advanced democracies. The main reason is that my theory is based on

gender gaps in social policy preferences, which are well-established in advanced democracies but



not elsewhere. It is thus not clear that we should expect quotas, and politician identity, to influence
similar policies (or, perhaps, any policies) in developing countries. This choice is explained in further

detail in Chapter 2.

Statistical analysis establishes key associations between quotas and outcomes, but it cannot
tell us much about the theorized causal chain linking the variables. This is particularly tricky
because women’s political representation is both a key confounder, which ought to be included in
models in order to account for general favorable trends towards women in politics, and a mechanism.
Including both variables contemporaneously raises concerns about post-treatment bias. Therefore
in statistical analysis of policy outcomes I include the lagged share of women in parliament as a
covariate (just as I lag other covariates). Chapter 6 provides an initial statistical mediation test
to explore the indirect effect of quotas through women’s representation. However, for the most
part this book takes the approach of using case studies as the best way to disentangle the causal

mechanisms at work.

Matched pair case studies compare countries, and parties within countries, in detail, check-
ing the credibility of statistical results and examining how processes leading to policy change com-
pare to the mechanisms laid out in the theory. Matched pair case selection accomplishes three key
goals. First, ‘most similar’ cases can serve as mutual counterfactuals. They provide a framework
for thinking about what would have happened, all else equal, if a key treatment variable had not
occurred (Tarrow 2010). Second, matched pairs also unpack the process by which outcomes came
about in each case (George & Bennett 2005; Tarrow 2010). This parallel process tracing provides
important leverage for exploring causal mechanisms, which are often complex. For example, in
Chapter 5 I separate the causal mechanism of women’s representation into the constituent parts
of a ‘critical mass’ of women, women’s sections in the party, and women in leadership positions.
For quantitative analysis, each of these proposed links would require operationalization (which is
difficult conceptually — is there a hard threshold for a critical mass? — and for reasons of data

availability) and estimates at each step of the chain.

Finally, statistical matching as a case selection method offers a transparent and principled



way to select cases when there are many relevant variables (Nielsen 2014). Many methodologists
advocate matching as a viable way of selecting paired cases (Gerring 2006; Seawright & Gerring
2008; Nielsen 2014; Tarrow 2010), and although it is a relatively new technique a growing number
of studies employ it (Madrigal, Alpizar & Schliiter 2011; Genovese, Wassmann & Schneider 2014;
Glynn & Ichino 2014; Lyall 2014). Case selection involved two stages. First, I selected the ‘quota
countries’ of Belgium and Portugal because these countries are of particular interest: in both a quota
law led to increases in the percentage of women in office, but in very different contexts and time
periods. I carried out fieldwork in these countries from September to December 2013, interviewing
over forty legislators, party members, and political activists. The goal was to gain knowledge about
(1) why quotas are adopted and (2) determinants of policy outcomes in key areas of interest to
women, especially work-family policies, including the role of quotas. I then used the information
gleaned about (1) to inform the book’s discussion of the causes of quota adoption (in Chapter 3),

a vital first step in order to address endogeneity concerns regarding the effect of quotas.

Having established the key potential confounders, the second stage of case selection was
to use this information in statistical matching to select pairs for Belgium and Portugal (detailed in
Chapter 3). These pairs are similar in most respects, especially with regards to the determinants
of adopting a quota law, except no quota law was adopted. The matched pairs are Belgium and
Austria, and Portugal and Italy. I conducted fieldwork in the ‘non-quota’ countries of Italy and
Austria from February to May 2014, interviewing over thirty key political actors. These interviews
focused on (2), exploring the determinants of policy changes in key areas for women, including the
role of women politicians. However I also explored questions of why quota proposals had not been
successful in these countries (the counterpart to (1), in non-quota countries). I used a non-random
strategy to select interviewees, deliberately choosing subjects who could offer the best evidence about
quota adoption and policymaking. This includes party leaders, cabinet members, and politicians

and activists with a track record of work on work-family policies.



1.3 Plan of the Book

The rest of this book is organized as follows. Chapter 2 provides a detailed overview of the book’s
theory of politician identity and policy change. While the discussion focuses on gender identity, the
theory is developed to be broad enough to apply to any historically disadvantaged group. The key
contribution is a new theoretical framework explaining how emerging policy demands interact with
traditional (left-right) party competition and entrenched political institutions to result in varying
levels of policy representation. Unlike previous work, which focuses on changing voter demands, it
emphasizes the additional role of politician identity in policy change. I claim that quotas can be
an important mechanism for political change in certain contexts, identified by interactions of group
status and left-right party competition in the theoretical model. I provide initial evidence that
supports my expectations about women’s policy demands and their relation to the standard left-right
dimension in politics using survey data. The chapter then proposes two key mechanisms through
which quotas specifically are linked to policy change for women — women’s representation and issue
salience — to be further developed in subsequent chapters. To close, I clarify key assumptions, the
scope of the project and expected external validity, and the main theoretical contributions to the

literature.

Chapter 3 takes a step back and considers why some countries adopt quota laws and
others do not. This is a critical step aimed at addressing endogeneity concerns before moving to the
empirical analysis of quotas’ effects. The chapter gives a brief history of quota laws, their evolution
and how they relate to other types of political gender quotas, before moving to a discussion of
the causes of quota adoption. I focus on identifying potential confounding variables, building on
secondary literature and evidence from fieldwork in two quota countries, Belgium and Portugal.
The last section of the chapter employs these confounders as matching variables to select ‘most
similar’ pairs for my case studies in a small-N statistical matching procedure. This sets the stage
for subsequent empirical chapters that consider the effects of quotas on women’s descriptive (Chapter

4) and substantive representation (Chapters 5 and 6).

10



Chapter 4 confirms the assumption that quotas lead to more women in office, and it
demonstrates that quota laws are more effective at increasing women’s descriptive representation
than voluntary party quotas, which are also popular in advanced democracies. It also advances a
new explanation for how quota laws work. The main argument is that quota laws have both ‘vertical’
and ‘horizontal’ effects — helping party leaders overcome local-level opposition and forcing skeptical
parties to comply, respectively. They also tend to generate significant public support, creating
a powerful ‘policy feedback effect’ not present with party quotas alone. Time series analysis of
women’s descriptive representation is supplemented by synthetic control methods to establish the
link between quotas and additional numbers of women across and within countries. Case studies of
quota implementation in Belgium and Portugal help unpack the ‘black box’ of how different quota

policies work in practice and provide initial support for each of the three mechanisms proposed.

Chapters 5 and 6 turn to the key question of this book: do quotas, and identity, matter
to policy outcomes? These chapters provide the first cross-country evidence that quotas affect
outcomes — both within parties (Chapter 5) and to actual spending decisions (Chapter 6). Chapter
5 explores the relationship between quotas and political party positions, using manifesto data.
In this chapter I develop the theoretical mechanisms linking quotas to ‘policy change’ broadly
considered (Chapter 2) for the specific context of intra-party decisionmaking. I suggest several
ways these mechanisms are likely to operate in the context of party position taking, including:
increased negotiating power for women within the party; greater numbers of women in leadership
positions; increased strength of women’s sections; and policy feedback. Because party manifestos
are not coded for specific policy issues such as work-family concerns, I examine party positions
on welfare state expansion, an issue characterized by a significant gender gap in policy preferences
(women preferring more spending compared to men), and environmental protection, an issue with
no gender gap. In line with hypotheses I find that that passing a quota law coincides with increases
in party attention to welfare state expansion, but not to environmental protection. Qualitative
evidence of the evolution of party positions in far right parties in the matched pair of Belgium and
Austria suggests that quotas led to a shift in the direction of work-family positions in particular,

and women in leadership positions played key roles.
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Chapter 6 tackles the question of whether quotas lead to real policy shifts. While the
evidence from Chapter 5 is compelling, and the party position-taking stage an important part of the
policymaking process, ultimately most people judge political representation by actual policy outputs.
Could quotas be mere ‘window dressing’? The chapter continues the theoretical discussion about
mechanisms from Chapter 5, proposing that women in leadership and issue salience will be especially
important in the context of government actions. In a time series analysis of public spending data on
work-family policies, it shows that quota laws lead to greater spending on child care, a policy that
encourages maternal employment, and less spending on family allowances, which tend to discourage
women from returning to paid work. Effects are larger in size in the context of countries with larger
average gender gaps in policy preferences (e.g., France as opposed to Portugal). A matched pair
case study of work-family policy evolution in Portugal and Italy sheds light on the mechanisms at
work, indicating that the distinction between added numbers of women and issue salience might
not be as sharp as theory suggests. Instead these mechanisms can overlap and interact, together

shifting dynamics within the party and pushing party leaders to prioritize women’s concerns.

Chapter 7 concludes by summarizing the argument and key findings of the book. I review
the book’s main contributions to the literature, which include useful theoretical and practical policy
implications. By providing new insights into when and how identity matters, the book demonstrates
that descriptive representation may be more consequential than is often assumed, even in the context
of strong parties and parliamentary democracies. The adoption of quota laws has practical policy
implications for work-family and related issues — policies that affect all of us, not just women.
Lastly, the theoretical framework proposed is broad enough to apply to other identity groups. It
can help explain why certain policy demands are likely to be under-represented, and determine
whether mechanisms to increase group representation in office might help. In closing, I speculate

about several promising lines of future inquirty that will advance knowledge in the field.
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2 A Theory of Identity and Policy

Change

This chapter presents an in-depth discussion of the book’s theory of politician identity and policy
change. For the sake of this chapter I define ‘policy change’ broadly as the process of political
decision-making leading to public policy outputs. In advanced democracies, this process involves
an intricate chain of relevant ideas, institutions, and actors, from voters to representatives, parties,
and governments (Sabatier & Weible 2014). In subsequent empirical chapters I apply the theory to
two crucial stages of the process, party position taking and government action, further developing

the link between quotas, identity, and policy change separately for each stage.

I begin by providing an overview of the causes and consequences of the political under-
representation of disadvantaged groups, focusing on women. I claim that under-representation
matters to policy outcomes because politicians are biased towards their own interests. I next
address the question of why some group preferences remain largely off the political agenda, paying
particular attention to how policy demands fit within traditional lines of party competition. I
propose a broad theory of identity and policy representation which suggests that when new policy
demands are orthogonal to the main left-right policy dimension, and the group demanding change
faces high barriers to entry in politics, the result is a political market failure whereby interests are
not represented. In this scenario, when parties have little incentive to represent group demands and
groups lack the resources to form a new party, quotas can be a particularly important mechanism

for the political expression of policy interests.
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Having established the main argument, I provide initial evidence that supports my expec-
tations about the distinct and orthogonal preferences of women. Using survey data, I show that
women prefer more spending on a range of social policy issues compared to men, and women have
particularly strong preferences for maternal employment. The gender gap for maternal employment
cuts across parties — it persists among those who vote left and right — and gender is a larger deter-
minant of preferences than partisanship for these issues. I then spell out the causal logic underlying
the central argument, proposing two main mechanisms through which quotas lead to policy change
in advanced democracies. These are: 1) added numbers give women within the party more leverage
to push party leaders for change; and 2) quotas increase the salience of gender-related issues, making
it more likely that they will be prioritized. In the final section I state the assumptions on which
the book’s theory rests and discuss how the theory contributes to the existing literature on identity

and politics, political parties, and public policy.

2.1 The Under-representation of Disadvantaged Groups

A wealth of empirical research has shown that certain disadvantaged groups face high barriers to
running for office and winning (Rule 1987; Rule & Zimmerman 1994; Verba, Schlozman & Brady
1995; Banducci, Donovan & Karp 2004; Bird 2005; Besley, Pande & Rao 2005b). The labor market
for politicians is mostly majority ethnic group, educated, wealthy men (Norris 1997). I focus on
the case of women here, but many of the arguments that follow apply to other forms of identity,
like race and social status. Women, and other disadvantaged groups, face bias in the candidate
selection process which can prevent them from participating. This can be higher costs in running
for office (such as comparative lack of time and financial resources) and/or discrimination in being
selected (Lovenduski & Norris 1993; Fox & Lawless 2004; Lawless & Fox 2005; Anzia & Berry
2011). Discrimination need not be overt; party selectorates could avoid choosing women because
they are, statistically speaking, less likely to invest in long, uninterrupted careers (what Iversen and
Rosenbluth (2010) call ‘statistical discrimination’). Male party leaders also tend to prefer candidates

like themselves (Niven 1998), and / or have few women in their professional networks (Kanter 1977;
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Sanbonmatsu 2006; Fox & Lawless 2010; Crowder-Meyer 2013). Women are encouraged to run less
often than men, which affects their political ambition (Fox & Lawless 2010). Research shows that
women are just as likely to respond favorably to recruitment, but they are less likely to be recruited

(Fulton et al. 2006; Fox & Lawless 2010).

As a result, in most democracies the share of women elected is much less than the share
of women in the population. In 2015, women make up 23% of parliaments worldwide.! However,
in some countries the share of women in parliament nears parity — for example Sweden (44%)
and Belgium (39%). A large body of comparative research suggests that the variation in women’s
representation can be attributed to structural and institutional factors which can lower barriers
to entry, especially women’s labor force participation and electoral rules (Norris 1985; Rule 1987;
McAllister & Studlar 2002; Paxton, Hughes & Painter 2010; Iversen & Rosenbluth 2008). These
factors create incentives that lower the likelihood of discrimination and increase the supply of
female candidates. According to Inglehart and Norris (2000), economic development and associated
increases in women’s employment go hand in hand with the transformation of sex roles and attitudes
towards women, and the break-up of traditional family units. As the service sector grows in more
developed economies, and education for women improves, women are better able to compete with
men for jobs. And as women gain entry into previously male-dominated labor markets (the ‘political

pipeline’), they gain the experience and networks necessary to run for political office.

Electoral rules also affect the constraints and opportunities facing female candidates. In
countries where electoral rules create incentives for programmatic parties, women fare better than
they do in countries where the rules lead parties to focus on individual candidates. In personalistic,
single-member district systems, seniority and long tenure are important candidate traits because of
the focus on constituency service. Women are less likely to be able to credibly commit to these type
of long-term, uninterrupted careers, making them less likely to put themselves forward and also to
face discrimination in the selection process. In proportional systems with large districts or pooling

across districts, it makes little sense to focus on narrow constituencies, and women are less likely to

TPU Women in National Parliaments Database, www.ipu.org, accessed 20 December 2015.
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be at a disadvantage (Carey & Shugart 1995; Iversen & Rosenbluth 2010).

The recent growth of gender quota provisions is another important determinant, particu-
larly because quotas can help countries increase numbers of women despite ‘sticky’ structural and
institutional constraints. They can be implemented even in majoritarian systems, and in contexts
where women’s labor force participation lags. Previous literature suggests that quotas increase
women’s representation (McAllister & Studlar 2002; Tripp & Kang 2008; Paxton, Hughes & Painter
2010; Hughes 2011), but it is unclear which type of quota (party- or national-level) is more effective,
or how quotas compare to other determinants. I return to these questions in Chapter 3, which also

includes an extended discussion of explanations for women’s (lack of) descriptive representation.

In summary, existing literature suggests that the under-representation of women is due to
supply-side problems that make women less likely to put themselves forward and be selected rather
than a lack of voter demand. Voters typically do not have the opportunity to select a proportionate
share of women, even though in advanced democracies the evidence shows that voters are not biased
against women (Norris, Vallance & Lovenduski 1992; Matland & King 2002; Black & Erickson 2003;
Lawless & Pearson 2008; Wauters, Weekers & Maddens 2010; Murray, Krook & Opello 2012). As
Lawless states, “When women run, they win” (Lawless 2015, p. 353). In fact, some research shows
that female voters have a baseline preference to vote for female candidates (Dolan 1998; Banducci &
Karp 2000; Sanbonmatsu 2002), and that gender can even trump partisan identity in some instances
(Brians 2005).2 In short, the demand for women candidates is present but there is a blockage in

the supply.

2.2 Identity and Theories of Representation

The blockage in the supply of female candidates matters because growing evidence suggests that
politicians are biased towards their own interests in policymaking. This runs counter to the conven-

tional wisdom in political science. The spatial theory of party and voter behavior — originally made

*Men have a similar (slightly lower) baseline preference to vote for men (Sanbonmatsu 2002); however, women
are more likely than men to vote in advanced democracies (Pintor & Gratschew 2004).
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famous by Downs (1957), but also at the heart of more recent work on parties (Enelow & Hinich
1984; Adams & Grofman 2005; Persson & Tabellini 2005; Meguid 2005) — says that rational parties
choose policy positions to minimize the distance between themselves and voters. Existing theory
would suggest that if women as a group have significant preferences that are not being represented,
politicians or parties ought to move to capture that space in order to maximize their vote share,
or a new candidate or party ought to spring up. The selection of candidates plays no role at all;
men and women should be equally good at representing the interests of women voters. Thus, the

identity of politicians ought to be irrelevant.

At the same time, mounting evidence casts doubt on the model of politics as a marketplace
in which parties deliver policies in exchange for voters’ political support (Romer & Rosenthal 1979;
Ansolabehere, Snyder Jr & Stewart IIT 2001; Gilens 2012). There seems to be significant ‘slippage’
in the principal-agent contract. For example, Gilens (2012) shows that policies in the United States
are much more responsive to the preferences of the very wealthy than to middle- or low-income
individuals (for a similar argument, see Hacker & Pierson 2011). Explanations for why this might
be the case have led to new models of representation, including some that acknowledge the role
of candidates’ personal preferences. In the citizen-candidate model voters vote for the candidates
closest to their policy views. Individuals choose to run for office if the expected payoff is greater
than the cost of running. Once elected, the candidate implements the policies of their own choosing,
rather than responding to changing voter preferences (Osborne & Slivinski 1996; Besley & Coate
1997). This theory is supported by an emerging empirical literature which suggests that politician
identity — from race (Canon 1999; Whitby 2000) and social class (Carnes 2012) down to learned
behaviors like smoking — is relevant to policymaking at the highest level. For example, Burden
(2007) shows that smokers are more likely to speak and vote against tobacco control measures. In
the citizen-candidate model, if certain issues are important for women in particular, women ought

to run for office in order to represent them.

The citizen-candidate model is valuable in that it dispenses with notion that motives of
voters and candidates are distinct. It predicts that increases in women’s political representation

will matter to policies if women have different preferences than men. However, the model leaves
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significant room for doubt about its applicability to the context of policymaking in parliamentary
settings. First, both versions of the model assume that anyone can run for office, and that an
individual’s decision to run depends on the trade-off between a fixed cost of running for office and
the benefits of doing so (the benefits of running vary between the two models). The possibility of
certain individuals being systematically disadvantaged — that the cost is higher for some groups than
others — is not discussed. Thus both of the dominant economic paradigms of representation, the
traditional principal-agent model and the more recent citizen-candidate model, do not acknowledge
the high barriers to entry that prevent many women, and other disadvantaged groups, from running
for office and being selected as candidates. Because the labor market for politicians is inefficient
in this sense, these models are not able to account for how demographic discrepancies between

electorates and legislatures affect the substantive representation of different groups.

Second, the citizen-candidate model was developed for a framework in which “a single
elected official makes policy choices in an atemporal world without political parties or interest
groups” (Besley & Coate 1997, p. 106). It assumes that the policymaking process occurs mainly
at the voting stage, neglecting to account for how identity may affect the multi-stage and com-
plex agenda-setting process. Literature that employs the citizen-candidate model in the context of
parliaments does so by assuming that parties can be thought of as citizen-candidates; i.e. party
preferences are unitary (e.g., Iversen & Soskice 2006). Even when this assumption is relaxed, we are
left without a description of how quotas and identity could affect important decisions throughout
the policymaking process. In her work on political reservations for caste members in India, Pande
assumes that parties have policy preferences but claims that identity can matter because, “parties
cannot fully control candidate behavior after elections (for if they could, candidate identity would
be irrelevant to the policy process)” (Pande 2003, p. 1133). Even if parties fully control candidate
behavior (i.e. party discipline is very strict, as in many European parliamentary democracies), there
is still the question of how party priorities are formed. As Bachrach and Baratz famously argued,
values and biases shape the issues which enter the political arena in the first place (Bachrach &

Baratz, 1962).

The third issue with regards to a straightforward application of the citizen-candidate model
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is that it assumes politicians act only in their own interests. E.g., in Besley and Coate’s version:
“The citizen who wins the election implements his preferred policy — promising anything else is not
credible” (p. 88). This runs counter to the traditional notion of ‘representing’, and a wealth of
empirical evidence suggests that politicians do feel responsibility to act for members of their social
groups. For example, women representatives claim to think of themselves as representatives of
women and to consider women as a constituency group with particular political concerns (Reingold,
1992; Childs, 2004a; Dodson, 2006). Broockman’s (2013) work on race and representation in the
United States demonstrates that group representation can be altruistic (or at least not electorally
motivated); black politicians are more responsive to black citizens even if they reside outside their

constituency.

Anecdotal evidence supports the idea that women politicians feel a particular obligation
to act for women as a group. In my interviews in Western Europe women MPs frequently claimed
to think about how policies would impact women as a group, even in settings with strict party
discipline. In Portugal, the conservative (PSD) MP Monica Ferro explained that she believes she

brings a different perspective to her work on male-dominated committees,

I always think it’s relevant [gender|. I was filling in a question on European policy, and
it was very interesting because at the end you had to identify yourself and you could
choose if you were European, a woman, a Catholic, whatever. And I chose I'm a woman,
I’'m European, I’'m Portuguese, and then at the end you had my age. So for me it’s very
important. . . it’s because of the background experience that we have in building a
family, in trying to conciliate work with family.?

The social democratic (Pd) Italian Senator Cecilia Guerra said that she and other women in par-

liament consult with women’s groups when planning policy reforms on certain issues:

Women in the parliament have many connections — not all of them, but there are
many women in parliament who have connections with associations, civil society groups,
women’s movements outside of parliament. So, we also gave these groups a kind of rep-
resentation. In the debate about violence against women this came out strongly.?

3Monica Ferro, personal interview, 5 December 2013, Lisbon, Portugal.

4Cecilia Guerra, personal interview, 9 April 2014, Rome, Italy.
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Another example comes from my discussion with Austrian conservative (OVP) MP Claudia Durch-

schlag about how she got her start in politics:

If you see politics from outside, you will have a picture in your mind of many men and
few women. And I started in the 1990s, and then it was a very strong picture I had in
my mind. Therefore I thought I should do something for women too.?

In summary, the dominant economic models of representation make assumptions about the
incentives of politicians and about the policymaking process that don’t seem to reflect the reality
of representation in parliamentary democracies. As Williams (2012) states, “For empirical political
science, if the evidence from ground-level actors contradicts key assumptions of our theoretical
models, we must either provide a structural or system-level explanation of the gap, or we must
revise our theories” (p. 798). The section below proposes a theory in which both electoral incentives
and politician identity can matter to policy outcomes, in line with recent normative arguments. For
example, Mansbridge argues that multiple models of representation exist at the same time; the
desire to make good policy and to be re-elected are almost always mixed. Election must always be
a proximate goal for policy-seeking candidates, and “It is hard to imagine a representative with no
intrinsic motivation to work for the policies he or she thinks good for the polity and hard to imagine
any constituent voting for a representative whose preferences the constituent thought were always
induced” (Mansbridge 2009, 370). The theory below focuses on when and how identity can matter

in parliamentary settings with strong parties.

2.3 Identity and Policy Change

The main focus of this book is the study of how quotas, and additional numbers of women in
office, affect policymaking. Women’s concerns can be considered one of a set of new policy demands
that have risen out of the transition to a service economy and changing values in post-industrial
democracies. Some of these new demands have been incorporated into the political agenda — for

example, ‘new left’ and ecological parties have gained power in many countries — but others have

®Claudia Durchschlag, personal interview, 5 May 2014, Vienna, Austria.
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not. Several authors note that there is a substantial (gendered) public demand for work-family
policies that has not been met (Morgan 2013; Gingrich & Ansell 2015). This presents a puzzle: why

are some new policy demands represented while others are not?

The Representation of Emerging Issues

The conventional starting point for thinking about policy representation is a one-dimensional spa-
tial model in which the policy space is defined by the labor-capital conflict on economic issues.
Traditional partisan politics theory holds that parties are representatives of social constituencies,
broadly defined in terms of industrial classes. In Lipset and Rokkan’s (1967) classic theory, eco-
nomic cleavages between the working class and upper class / business provided a basic framework
for party competition at the formation of many mass party systems.® These cleavages became in-
stitutionalized (‘frozen’), with class remaining the most salient source of electoral competition until
very recently. Importantly for women, when these cleavages were defined they were based on a
full-time male ‘breadwinner’ model in which women stayed at home to look after the family. Thus,
policies to support families were often tied to upholding the income of the male earner — for example,
employment-based entitlement systems rather than individualized benefit systems and public care

services (Esping-Andersen 1999, 2002).”

However, since the 1970s advanced democracies have transitioned into post-industrial so-
cieties. The growth of the service sector and entry of women into the labor force coincided with
important cultural value changes emphasizing equality and individualization over materialist and
security concerns (Inglehart 2008). Recently the notion that new issues are emerging and chal-
lenging traditional one-dimensional models of party competition has become an important topic in
the literature on comparative welfare states (Kriesi 1998; Kitschelt 1994; Hausermann 2006, 2010;

Beramendi et al. 2015). Class is still important (Allan & Scruggs 2004; Bartolini & Mair 2007;

6QOther salient divisions in society, such as religion or urban / rural, led non-economic cleavages to be more
pronounced in some countries.

"Note that a ‘pure’ breadwinner model never existed; working class women often could not afford to stay out of
the paid labor force (Pfau-Effinger 2004). However it described the reality for middle and upper working classes in
many Western countries, and it was also aspirational (Lewis 1992).

21



Benoit, Laver et al. 2006), but economic interests have transformed and other issues gained promi-
nence. Electoral constituencies and voter interests have changed over recent decades, with more
high-skilled middle class voters voting left, and more working class voters voting for right-wing,

anti-immigration parties.

So far, the literature has demonstrated the relevance of several cleavages other than (indus-
trial) class alone, such as: environmentalism (Kitschelt 1988); anti-immigration (Bornschier 2010);
labor market insiders and outsiders (Rueda 2005); and social and cultural professionals (Kriesi
1998). Crucially, gender has also become a relevant cleavage as the male breadwinner model be-
came increasingly out of touch with new social structures and values — notably the rise of women’s
employment, decline in marriage, and changing attitudes towards gender roles in society (Esping-

Andersen 1999; Edlund & Pande 2002; Iversen & Rosenbluth 2010).

How have parties responded to these emerging issues, particularly with regards to gender-
related policies? Kitschelt’s (1994) model of intraparty politics is useful here because it provides a
general framework explaining how parties form preferences. In this model, the substantive priorities
of the party are influenced by the distribution of sentiments among political activists, which are in
turn shaped by the broader political context (e.g., the party’s competitive position and institutional
rules). The party’s own organizational rules also matter, because they influence the socialization
and types of activists likely to join (‘selective recruitment’).® They also determine how effectively
activists can push for their policy concerns — i.e., bureaucratic mass parties are likely to strive to

minimize party disunity, and parties with high leadership autonomy can rapidly adjust strategies.

Much of the literature on emerging issues in the policy space fits with this model, demon-
strating that the institutional and partisan environment matters to how well parties and states are
able to modernize to meet the challenges of post-industrial society. For example, electoral con-
stituency shifts mean that programmatic parties have had to re-conceptualize their core voters, and

party systems that have shifted away from the ‘class-mass’ model have been more successful and piv-

8Kitschelt does not define ‘activists’, but since they are individuals involved with strategic choices in the party I
assume that backbenchers are part of this group, along with rank-and-file militants and ‘middle level’ regional party
leaders.
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oting to do this (Kitschelt 2000b). Multi-party systems are more compatible with the development
of secondary cleavages, such as Christian democratic parties in Continental Europe (Van Kersbergen
2003), agrarian parties in Nordic countries (Manow 2009), and left-libertarian parties in e.g., the
Netherlands and Austria (Kitschelt 1988). Another strand of literature shows that the emergence
of new needs and values in society can lead to cross-class alliances, bringing together groups who
support reforms for different reasons (Rueda 2005; Hausermann 2006). These coalitions are more
easily forged in consensual democracies, as Hausermann (2010) demonstrates in the case of pension

reform.

Regarding gender-related concerns, the major issue facing women in post-industrial soci-
eties is the question of how to reconcile increased labor force participation with continuing to do the
bulk of care work within the family (Lewis 1992; Orloff 1993). While some countries have initiated
major reforms to address work-family issues, such as child care resources and parental leave, schol-
ars also note that the pace of change has been very slow (Morgan 2013; Gingrich & Ansell 2015).
The literature from political economy emphasizes internal shifts in party organizations (altering
party platforms to appeal to dealigned female voters), as well as the institutional framework which
helps or hinders new alliances (Hausermann 2006; Gingrich & Ansell 2015). Yet these arguments
are somewhat unsatisfying, because they cannot explain why reforms in the work-family area have
been relatively anemic compared to other policy areas, especially outside of Scandinavia. It is no-
table that explanations of Nordic generosity from the gender and politics literature stress the role
of women’s political agency (Skeije 1993; Lambert 2008), as well as institutional factors. Morgan’s
(2006; 2013) work on family policies in continental Europe, where women’s political representation
has been much lower than the Nordic states, also suggests that politician identity has played an

important role.

In summary, the literature from political economy and gender and politics both offer
important insights for policy representation, but we would benefit from a theory that incorporates
both structure and (gendered, raced, classed, etc.) agency. Overall the literature on emerging social
needs remains inconclusive, because different studies focus on different policy areas separately, and

most ignore the role of politician identity. This leaves an unresolved puzzle. If new needs and
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values in society are emerging, which of these cleavages will become politically salient in a given
context? Are structural and contextual explanations equally powerful across policy fields — and
when might identity matter? The theory outlined below uses politician identity to make progress

on these questions.

Party Competition and Barriers to Entry

The main argument goes as follows: the translation of policy demands into outcomes depends on how
demands map onto traditional (class-based) political cleavages, and on whether the policy demand
comes from groups that face high barriers to entry in politics. I take Kriesi’s (1998) work on the
transformation of cleavage politics as a starting point, because it is one of the few to acknowledge the
role of politicians. Kriesi claims that social divisions must be expressed in concrete, organizational
terms in order for them to become a salient issue cleavage in politics (rather than just values and
experiences among members of a social group). There has to be political articulation of new beliefs,

and political actors are crucial in this process. He says:

...preferences in general, and values in particular, are not just the reflection of underlying
structural patterns, but they are shaped by collective political actors, who selectively
reinforce some preferences and ignore others in the process of the translation of social
division into politics. (1998: p. 177)
This sentiment fits well with the emerging literature demonstrating that politicians are biased
towards their own interests, discussed earlier. It is also implicit in Kitschelt’s (1994) model of
intraparty politics, although he does not discuss identity specifically. In his model, the substance
of party preferences is determined by the distribution of party activists (pragmatists, lobbyists, or
ideologues), which is in turn affected by electoral laws, entry costs, and party recruitment practices
(pp. 210 — 211). These variables are all likely to influence the proportion of women, and other
historically disadvantaged groups, active in the party as well. They key point is that group identity

could be another important determinant of party strategy and outcomes, along with the factors

discussed above — context and institutions.
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I understand political parties to have electoral incentives as well as commitments to ide-
ology, and preferences that are not necessarily unitary or stable. Parties must also respond to the
evolving preferences of activists within the party, and these preferences are influenced by identity.
The theory proposed in this chapter integrates gendered — and raced, classed, etc. — political agency
into existing arguments about the substance and flexibility of policies. I focus on the transforma-
tion in party strategies that results from shifts in the demographics of representatives. In line with
previous work, in subsequent empirical chapters I control for different structural and institutional

factors that may mediate this relationship.

The first fundamental question in the theory of policy representation is whether the group
with new policy demands faces systemic barriers to entry in politics. Groups that do not face
high barriers to entry have access to resources and opportunities that allow them to participate in
politics, mobilize, and even form new political parties should existing parties not represent their
views sufficiently. Groups that face high barriers to entry do not have the same means to put new
issues on the political agenda. For example, forming new political parties requires even more effort

and resources than participating in existing political parties and interest groups (Kitschelt 1988).

When historically disadvantaged groups become more equally represented in politics, we
should expect to see policy change on the issues that these groups prioritize. The preferences
of historically disadvantaged and dominant groups may not diverge on many issues; in this case,
no policy change is expected. But when there are significant gaps in policy preferences, policy
ought to shift in the direction of disadvantaged group interests after their numbers increase. For
example, lower levels of income and education are associated with more support for redistribution
(Svallfors 1997; Finseraas 2009; Rueda & Pontusson 2010; Lloren, Rosset & Wiiest 2015). Immigrant
groups prefer less-restrictionist immigration policies (Mughan & Paxton 2006; Scheve & Slaughter
2001). Women favor more spending on a range of social policies compared to men across advanced
democracies, even controlling for class and party (Svallfors 1997; Edlund & Pande 2002; Huber
& Stephens 2000; Lott & Kenny 1999; Iversen & Soskice 2001). As this chapter later illustrates,

women are also far more supportive of maternal employment than men.
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I expect the representation of disadvantaged groups to be especially likely to lead to policy
change for issues that are orthogonal to the main left-right (economic) party dimension. This is
because when issue demands coincide with existing party preferences, disadvantaged groups are more
likely to find allies within the established political system to represent their interests. For these
issues, political parties can be effective vehicles for the representation of new demands. However
when new demands cut across political parties and split their constituencies, parties have little
incentive to represent them. In this case, prioritizing new issues would likely cause further divisions
within the party and electoral prospects may suffer (Ferrara & Weishaupt 2004; Parsons & Weber
2011). Additionally, parties cannot compete on all issues in every election. They are likely to
accentuate those issues on which they have an advantage (‘issue ownership’), and ignore those

which are perceived to be difficult or unimportant (Budge, Robertson & Hearl 1987).

Figure 2.1 cross-tabulates policy issues by the issue type (on main left-right dimension or
not) and the status of the group demanding change (faces high barriers to entry or not). It yields
four ideal-type policy representation alternatives, and highlights an example of each. The top-left
cell represents the traditional one-dimensional model of the policy space, where the working class
and wealthy diverge on economic interests. Mainstream parties have clear incentives to represent
this issue, which has traditionally defined their ideological profiles. High-income individuals face
particularly low barriers to entry in politics; increasingly elected officials tend to be drawn from
white-collar professions and the business community (Pontusson 2015). Thus, high-income interests

in keeping taxation and spending low are likely to be well-represented in politics.

The bottom-left cell represents emerging policy demands that coincide with the main left-
right dimension in politics, but are supported by groups that face high barriers to entry in politics.
An example is labor market ‘outsiders’ who demand low job security. Labor market outsiders are
defined as those without secure employment — they are either unemployed or in precarious jobs —
while ‘insiders’ benefit from highly protected jobs (Lindbeck & Snower 2001; Rueda 2005). The
emergence of the insider-outsider distinction stems from labor market changes in post-industrial
democracies, including widespread unemployment since the 1970s. Outsiders tend to be less po-

litically active than insiders; arguments about the lack of resources and networks seem especially

26



Left-Right Dimension

Issues well- New parties
represented On Off emerge
Low redistribution Environment
Low (High income) (Environmentalists)
Barriers to
Entry
Low job security Work-family
High (‘Outsiders’) conciliation
(Women)
Dealignment / Political market
realignment failure

Figure 2.1: The Representation of Policy Demands

Notes: Cells show policy demands followed by the group demanding policy change in parentheses. The figure
shows four ideal-type policy representation alternatives, and highlights an example of each.

relevant. However, their preference for low job security is likely to be represented in politics (on
the political agenda, even if reforms are not guaranteed) because it aligns with the interests of
the upper class (Rueda 2006). Another example that fits this cell is women’s preferences for more
redistribution, which align with the interests of the working class. In this scenario we might see
dealignment in post-industrial democracies, followed by parties competing to attract these voters
— e.g., the right appealing to outsiders and the left to women. One party strategy to attract new
voters is to nominate more candidates like them (i.e., to compete for women voters, promote more
women candidates) (Matland & Studlar 1996). This gives disadvantaged groups opportunities to

work within the party to prioritize the issues they care about.

The top-right cell represents the opposite scenario: emerging policy demands that do not
coincide with the main left-right dimension in politics, but are supported by groups that face low
barriers to entry in politics. An example is environmental concerns, one of the issues associated
with rising post-materialist values in recent decades. Traditional parties have little incentive to
represent issues that distract from class-based concerns, making it difficult for environmentalists to
work within mainstream parties to push for their interests. As a result green parties emerged in

the 1970s to represent these interests instead, using the mantra: ‘We are neither Left nor Right, we
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are out in front’ (Dalton 2009). Importantly, environmentalists — mostly well-educated middle class
— had the resources and opportunities necesary to form these new parties (Kitschelt 1988). Many
mainstream parties only began to incorporate environmental concerns into their agendas after green
parties became a significant threat — a trend that seems consistent with how parties are responding
to the rise of anti-immigration parties as well (Meguid 2005; Norris 2005; Harmel & Svéasand 1997).
Over time, even if the niche party disappears, the new policy demand is likely to remain on the

political agenda.

Finally, the bottom-right cell represents political market failure. By this I mean a salient
political interest that is unlikely to be represented in the mainstream policy space, due to the
principal-agent ‘slippage’ that occurs when disadvantaged groups are under-represented. In this
scenario groups that face high barriers to entry in politics have policy concerns that lie off the main
left-right dimension. The example of this is women’s interests in work-family conciliation policies like
child care provision. As I will demonstrate later in this chapter, women are much more supportive
of maternal employment than men. Like environmental issues, work-family policies might detract
from traditional class-based concerns, so mainstream parties have little incentive to represent them.
Moreover as I will show, the gender gap in preferences on maternal employment cuts across partisan
identities, and so parties are even more likely to downplay the issue because it could exacerbate

internal divisions.

We might think that left parties are associated with these issues, but in fact work-family
policies are not clearly identifiable with either left or right wing parties. Ideologically the issue
seems to be a fear that gender will compete with traditional class concerns, and left parties have
been criticized for their indifference to problems facing working mothers (Perrigo 1996; Von Wahl
2006). The right is also not clearly opposed to spending on these policies; in fact, right parties have
been influential in changing work-family policies in several cases, such as Germany and Austria’s
recent reforms. In the United States, Democrat Hillary Clinton has made paid family leave a
major platform in her 2016 campaign, but so has Republican hopeful Marco Rubio. Opposing
parties often ground support for work-family policies in different normative frameworks — including

fertility, economic productivity, and women’s equality — according to their broader policy goals
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(market- versus equality-oriented). This makes work-family policy amenable to to ‘ownership’ by
either side. Finally, it is not clear that male party leaders on either side realize the electoral

opportunities of work-family issues (Morgan 2013).

Why don’t women form parties to address these concerns, as environmentalists did? There
are only a few examples of women’s parties in advanced democracies, none of which have been
significant.” First, women face high barriers to entry in politics, and forming a party is even more
difficult than participating in the established party framework. But perhaps more importantly, on
the whole women’s interests are heterogeneous. As the next section shows, on many issues men and
women have the same interests, or women’s interests correspond to existing party ideologies. It is
unclear that women’s preferences on the issue of maternal employment — as strong as they are — are
enough to outweigh the numerous other issues which are well-represented in the established party
system. This also explains why women don’t punish parties at the polls. When mainstream parties
exclude niche issues from the agenda, and women are unlikely to form a niche party, there are few
political alternatives. Thus, the gendered demand for work-family policies remains largely under-
represented in politics. Another example of a new policy demand that falls in this space is labor
market outsiders’ preferences for active and passive labor market policies. Neither the traditional
left nor the right prefers to invest in these policies (putting them off the main left-right dimension),

and so the issue is likely to remain off the political agenda (Rueda 2005).10

Quotas, and increased numbers of women, are likely to influence all policies that women as
a group prioritize (the bottom row in Figure 2.1). Adding more women to political parties gives them
better opportunities to make their preferences part of mainstream party agendas. However, I expect
quotas to be associated with larger changes to policies that are off the main left-dimension (bottom-
right). This is because parties are unlikely to represent these interests at all, absent women’s

representation. Quotas give women the numbers they need to make their concerns heard within the

90One well-known example is Iceland, where the Women’s Alliance party entered parliament in the 1980s. At its
highest point (1987) it gained 10% of seats in the parliament.

ORueda (2005; 2006) shows that labor market policies are only likely to be represented when labor market insiders
become more vulnerable to unemployment— i.e., the issue becomes salient to the traditional class-based constituencies
in politics.
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party and parliament. In Kriesi’s terms, having women political actors — who are biased just as men
are — translates a social division into a political one. Quotas can be an important mechanism for the
political expression of new policy demands when group preferences are orthogonal to mainstream

party issues and the group lacks access to political power.

2.4 Gender Differences in Policy Preferences

In this section I provide initial evidence that supports my expectations about the preferences of
women, and the alignment of women’s preferences to the main left-right policy dimension. There
is no consensus in the literature on gender and politics about which policies should be identified as
‘women’s issues’. Definitions are based on a wide variety of criteria such as: feminist theory about
rights and equality, women’s interest group demands, the specific salience of some issues to women’s
bodies, and ‘traditional’ issues of the private sphere.'! T use survey data to define women'’s issues,
focusing on issues on which women and men have significantly different preferences. The advantage
of using survey data is that it is more likely to identify ‘women’s issues’ that are inclusive of all
women, rather than only feminists or women’s movements. I can distinguish whether gaps hold
even across subgroups, e.g., ideological lines. A disadvantage is that it is difficult to measure the
intensity of preferences using survey data. This seems like an acceptable trade-off given my interest

in the saliency of policy issues to women across the political spectrum.

Women are not a monolithic group, but there is substantial evidence that women and men
have different preferences on at least a subset of issues in advanced democracies. As previously dis-
cussed, the gender gap has shifted from right to left in recent decades; women are now more liberal
and favor more government spending compared to men across advanced democracies. These gender
gaps are thought to be very much related to the shift from industrial to post-industrial society. The
modern gender gap might reflect the decline of marriage, rise of divorce, and corresponding higher

rates of poverty for women over recent years, or women’s increasing labor force participation and

"T¥or a general overview, see “Critical Perspectives on Gender and Politics: The Meaning and Measurement of
Women'’s Interests” in Politics €/ Gender, Volume 07, Issue 03, September 2011.
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associated need for affordable care services. Both theories suggest that, due to historical discrim-
ination and the structure of markets, women benefit more than men from government spending.
These differences exist even within political parties; e.g., Poggione (2004) finds that women state
legislators in the U.S. express significantly more liberal welfare policy preferences than men, and
the difference is most profound among Republican women. However the literature does not tell us

much about gendered preferences on specific policy issues.

In order to identify policy areas with the largest gender gaps in preferences, I analyzed
survey data from three waves of the International Social Survey Programme’s (ISSP) Role of Gov-
ernment survey (1990, 1996 and 2006) and four waves of the ISSP’s Family and Changing Gender
Roles survey (1988, 1994, 2002, 2012). The ISSP offers perhaps the best comparable data available
on attitudes towards specific social policies. The Role of Government survey covers attitudes to-
wards government spending in different areas, as well as attitudes towards the government’s broader
role in society. The Family and Changing Gender Roles survey covers attitudes towards the em-
ployment of women and mothers. Figure 2.2 shows the average gap in preferences for each issue
area across countries and over time. The horizontal bars represent the difference in percentages of
women and men who agree with each statement (or disagree, when specified). The column on the

right shows the average share of women who agree (disagree).

Across countries, the survey data confirms that women are more supportive of maternal
employment and prefer greater spending on many social policies compared to men. The largest
differences are in attitudes towards maternal employment, where there is an 8 to 9 percentage point
gap between women and men. For example, on average 39% of women disagree that ‘a preschool
child is likely to suffer if his or her mother works’, compared to 30% of men. Similarly, 45% of
women disagree that ‘a job is alright, but what women really want is home and children’, compared
to 37% of men. The next-largest differences are in attitudes towards government intervention to
control prices and provide jobs (women are more supportive, by 6 to 7 percentage points), and
spending on health and old age pensions (5 to 6 percent more women agree compared to men).
Chi-square tests find that these differences are all significant at conventional levels (p < 0.05) for

each survey wave included here. Smaller differences exist on, for example, whether it should be
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the government’s responsibility to provide health care for the sick and a decent standard of living
for the elderly, as well as spending on education. These differences are typically not statistically

significant.

These figures are presented to give a broad sense of gendered policy preferences in Western
advanced democracies. Of course, preferences within specific countries vary and the same gender
gaps are not always significant at conventional levels. Similarly the figures do not provide infor-
mation about trends over time, where considerable variation also occurs in some issue areas. For
example, the gender gap in attitudes towards whether the government should reduce income differ-
ences between the rich and poor has been increasing over time (women becoming more and more
supportive). That said, the largest gender gaps in preferences (maternal employment, government
intervention and social spending) have been well-established since the earliest survey data analyzed.
I discuss relevant country-level differences, including preferences within quota countries, in more

detail below.

By far, the largest gender gap in preferences of any documented here is over the issue of
maternal employment. Specifically, the statement ‘A pre-school child is likely to suffer if his or
her mother works’ is often used to assess attitudes towards maternal employment (e.g., Morgan
2013), which is directly relevant to work-family policies.'? Figure 2.3 summarizes the gender gap
in preferences toward maternal employment by country. The average share of women who disagree

with the statement is included in parentheses following the country name.!3

Looking at between-country variation, there are large gender gaps in Scandinavia and
many ‘liberal’ welfare states such as Australia and the US. Continental Europe, including Germany,

France, and the Netherlands, is characterized by more moderate gaps. In Southern Europe we see

12Unfortunately, survey data on preferences towards specific work-family policies across all countries of interest
and over time do not exist — but see the gender gap in attitudes towards paid maternity leave in Figure 2.2.

13In order to create a cross-national index I compiled the average gender gap for this question by country using
eight different surveys from 1988 to 2012. Because not all countries of interest are included in the four waves of ISSP
Family and Changing Gender Roles survey, I supplement it with three waves of the European Values Survey (1990,
1999, and 2008) and the Eurobarometer 65.1, from 2006. These surveys ask nearly identical questions. The ISSP
and EVS both ask whether respondents agree or disagree with the statement: ‘A pre-school child is likely to suffer
if his or her mother works.” The Eurobarometer asks whether respondents agree with the statement: ‘A pre-school
child is more likely to suffer if his her mother works.’
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smaller gender gaps, but they have increased over time — a trend which applies to many countries
listed here. For example, in the ‘quota country’ of Portugal the gender gap in preferences for
maternal employment increased from 3% to 6% from 1990 to 1999 (EVS data). The trend for both
men and women is toward more support for maternal employment over time, but women’s views
seem to be changing at a faster rate. Overall, the gap in preferences in maternal employment is
larger for the ‘quota countries’ of France and Belgium than for Portugal and Spain. Yet even in

these countries it is still significant, particularly in recent years.

Figure 2.4 shows that the gender gap in preferences for maternal employment tends to
increase at higher education levels. This signals that educated women, who are more likely to be in
the workforce, even more strongly support maternal employment. Note that for the quota countries
of Spain and Portugal, the gap increases significantly. Because women in parliament are likely to be
higher status, well-educated individuals this is all the more reason to think that they will be likely

to prioritize these issues in office — even in more conservative countries like Spain and Portugal.

Finally, distinct differences between men and women persist across ideological lines. Fig-
ure 2.5 shows the gender gap in preferences for maternal employment by party affiliation (2002).
Respondents were asked which party they voted for in the last parliamentary election, and the figure
shows the gender gap within the mainstream left and right party supporters in each country (for
details see figure notes). It illustrates that the gender gap cuts across parties — the average gap

within left parties is 11% compared to 9% for right parties.

So far, the survey data demonstrate that women and men have different preferences on
a range of social policies, with women preferring more spending / government support compared
to men, and that the gender gap is largest for the issue of maternal employment. The fact that
gaps persist across party affiliation suggests that this issue does not align with the main left-right
dimension in politics. Another way of investigating this question is to compare the significance of
gender and partisan identity as determinants of policy preferences across a range of issues, controlling
for other factors. We would expect partisan identity to be the strongest determinant of preferences

for most issues related to social spending, even if gender matters as well. If women’s preferences for
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maternal employment are orthogonal to the left-right dimension, then gender ought to be a stronger

determinant of preferences on this issue than party affiliation.

I estimate probit models of policy preferences based on gender, party affiliation, and a
set of controls, using data from the ISSP’s 2006 Role of Government survey and 2002 Family
and Changing Gender Roles Survey.* The dependent variable is a binary measure that takes
the value 1 if the respondent supports the policy provision, and 0 otherwise. Please see table
notes for survey question details. Female is also a binary variable equalling 1 if the respondent
is female, and 0 for male. Party affiliation is measured as binary variables for Left, Right, and
Center where 1 indicates the respondent reports to sympathize with this party, and 0 otherwise
(the category left out is ‘Don’t know’ and ‘No party preference’). The analysis includes a battery of
individual-level controls that have been shown to influence policy preferences: age, education, social
class (self-reported), supervisory position, self-employment, unemployment, part-time employment,
public sector employment, not in the labor force, retirement status, rural residence (Svallfors 1997;

Cusack, Iversen & Rehm 2006).

Because the coefficients of probit models have little substantive meaning in themselves, I
present the marginal effects in Table 2.1. The coefficients are the estimated marginal effect on the
probability of a respondent expressing support for the policy given a unit increase in the value of
the predictor variable (e.g., going from male to female gender), while holding all other variables at

their sample mean. 95% confidence intervals for the changes in probability are given in parentheses.

The results reveal empirical patterns consistent with the argument that gender preferences
for maternal employment are orthogonal to the main left-right dimension in politics. Left and
right party identification is a large and statistically significant determinant of preferences on social
policy outcomes. In line with conventional understanding of the policy space, left party affiliation
is linked to more support for spending and government intervention while right party affiliation is

associated with less support. For example, identifying with the left is associated with a 10% increase

MThese survey waves best correspond to the years quota laws were implemented. I also analyze data from the
1996 Role of Government and the 1994 Family and Changing Gender Roles surveys (before most quota laws were in
place), and my results do not change.
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in supporting the statement that ‘it should be the government’s responsibility to provide a job for
everyone that wants one’, while identifying with the right is associated with an 11% decrease in
support (model 1). The first four models, which all deal with social policies, show this relationship
of left and right identification linked to strong, opposite preferences. Identifying with the center
is not a significant determinant of preferences. In line with the gender gaps shown earlier, female
gender is associated with increased support for many social policies, even controlling for other factors
correlated with gender. However the size of the ‘effect’ is typically not as large as that of left-right
party affiliation. This suggests that partisan identity is a stronger determinant of policy preferences

than gender for most social policy issues.

The last three models (5 - 7) address preferences for maternal employment. As expected,
female gender is associated with large and significant increases in support for this issue, even control-
ling for party and other variables correlated with gender. For example, being a woman is associated
with a 10% increase in disagreeing with the statement ‘a preschool child is likely to suffer if his or
her mother works’ (model 5). Compared to party affiliation, gender is a stronger determinant of
preferences for all of the statements related to mothers working. Model 6 measures disagreement to
the statement that being a housewife is just as rewarding as paid work, and model 7 asks whether
women with children under school age should work outside the home (part- or full-time). Left party
identification is also significant, but the size of coeflicients is smaller than gender identity. Right
and center party identification tend not to be significant determinants of preferences on maternal
employment. While the left-right spectrum accurately predicts respondent support for social policy
issues (and the direction of preferences), it is less successful at predicting preferences for mater-
nal employment. Overall, the data presented here suggest that my policy representation model’s
expectations about gender, party, and individual preferences are reasonable. Women have differ-
ent preferences on a range of social policy issues, and particularly strong preferences for maternal

employment which do not coincide with the main left-right dimension in politics.
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2.5 Mechanisms: Identity and Policymaking Power

The discussion so far has emphasized the role of politician identity as a potential determinant of
policy outcomes, but it has not explained how identity can influence change. This question is
particularly important in the context of advanced democracies, where most countries that have
passed a quota law are parliamentary systems. This is perhaps the ‘most difficult’ institutional
setting because scholars have historically assumed that the primary mechanism of representation
is the unitary political party (Sartori 1968; Barnes 1977; Dalton 1985; Esaiasson & Heidar 2000).
Decision-making is highly institutionalized and party discipline strong, so individual politicians have
less power to influence outcomes. In this section I build on literature from comparative party politics,
gender and politics, and policy feedback to propose two main mechanisms through which quotas,
and additional numbers of women in office, will lead to policy change. In subsequent chapters, I
elaborate on how these mechanisms apply at different stages of the policymaking process — party

positions and spending outcomes — and use case studies to explore their plausibility.

I expect that quotas will impact policymaking through two key mechanisms. The first
is that added numbers of women have more leverage to push the party towards their collective
preferences. The second is that quotas increase the salience of gender-related issues, making it
more likely that they will be prioritized in office. Figure 2.6 illustrates the causal logic of these two
mechanism.

Women in Parliament

/ \
Quotas Policy Change

/

Issue Salience

Figure 2.6: Causal Logic Linking Quotas to Policy Change

After a quota law, added numbers of women have more leverage to push the party towards
their collective preferences. Parties today are not as unitary as once believed. Factions are common-

place in many party systems (Greene & Haber 2014; Harmel et al. 1995), and internal ideological
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conflict can explain why parties might not shift policy positions to maximize the female vote share.
For example, conservative Catholic factions might make parties more reluctant to adopt progressive
initiatives with regards to gender and the family (Morgan 2006; Celis 2007). A ‘critical mass’ of
women after a quota law could have more leverage to push the party to shift its positions (Kanter
1977). In a more gender-balanced environment (many scholars use the 30% female benchmark),
women may be encouraged to speak out on behalf of women’ interests, and male majorities more

likely to be open to their views.

There are many examples of parties changing their positions after successful lobbying
by women in the party. For example, the women’s section of the Conservative Party in the U.K.
successfully lobbied party leadership to emphasize education spending and child care packages in the
2001 electoral program (Lovenduski 2001). Similarly the women’s section of the Dutch Christian
Democratic party “challenged the party’s longstanding traditionalism and favored measures that
promoted women’s economic independence and greater choice in matters of child care and work”
(Morgan 2006, p. 91). Finally, over time women are likely to advance to positions of power in the

government and party leadership, and are then able to influence policies more directly.

The literature on policy feedback, the idea that past policies significantly effect future pol-
icy outcomes, suggests that policies send certain messages to the electorate and can shape attitudes
and behavior (Campbell 2003, 2012q). In this case by raising the importance of gender equality to
the national agenda quota laws lead the public to expect greater attention to women in politics.
Irrespective of the numbers of women in office, parties might interpret the growing support for
women in politics after a quota law as a cue to better represent women’s interests and claim credit
with female constituents (Mayhew 1974). Quotas can put women’s political issues on the radar of
male elites who may not have realized the importance of certain policies to women, even if the party
had taken ‘women-friendly’ policy positions. As Laver says, “there is a clear distinction between a
person’s position on an issue and how salient he or she feels this issue is” (Laver et al. 2003, p. 70).
Parties that were openly opposed to the quota might feel an added incentive to highlight and/or
develop their policy positions addressing women’s interests as a sort of defense mechanism, and so

as to not appear outdated. Particularly when the policy space is constrained — as is the case for
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public spending outcomes — it is the salience of the issue rather than the party’s position that often

predicts policy change (Humphreys & Garry 2000).

Policy changes in the direction of women’s preferences could then have their own effects
on future outcomes by creating new constituencies (e.g., users of public child care, women in the
workforce), increasing demand further and setting in motion a chain of greater policy responsiveness
on these issues. Of course, policies do not always produce positive feedback results, particularly if
political institutions allow government actors to adopt policies contrary to the spirit of the law, or
if key social groups do not have the capacity to defend it (Patashnik 2003, 2014). I explore these

dynamics further in the empirical chapters.

2.6 Assumptions, Scope, and Contributions

Before moving to the empirical study, this section clarifies some of the assumptions that underlie
the book’s model of policy change and indicates how it contributes to the existing literature on

identity and politics.

Assumptions

As just laid out, the logic of policy change makes several assumptions about the relationship between
gendered preferences, politician identity, and policymaking power. First, women elected to office
are assumed to have the same general preferences as women in the population. Second, there is an
assumption that the gender gaps in preferences I measure apply to women as group, which ignores
potential intersections of gender and other forms of identity like race and class. Finally, the women
elected to office as a result of a quota law are assumed to have power and agency equal to that of

their peers; that is, the assumption is that they are not ‘tokens’ or otherwise less able politicians.

One potential concern is whether the attitudes of female politicians match up with those
of women in the general public. Research from Sweden and the U.K. comparing elite and mass

preferences finds that there is congruence between the preferences of female politicians and citizens
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(Wéngnerud 2000; Campbell, Childs & Lovenduski 2010). Campbell et al. (2010) conclude that in
the the U.K., “in terms of attitudes to traditional gender roles, on average men and women differ,
and women representatives are more like women voters and male representatives are more like male
voters” (p. 194). However, it is also true that women elected to parliament are likely to be more
educated than average women in the population. In general I expect that this means women elected
to parliament will be even more likely to prioritize women’s concerns. This is because progressive
attitudes towards social spending and maternal employment are increasing with education, for men
and women. However, this does raise concerns about whether quotas — and increased numbers of
educated, professional, and most likely white women — can represent the interests of women ‘writ

large’.1?

To measure gender gaps in preferences, I use a dichotomous variable of gender identity.
However, I acknowledge that women are not a homogeneous group and that there might be important
variations in preferences among women. I try to overcome some of these problems by testing whether
gender differences in preferences persist even controlling for other social categories like age, class,
and occupational status (see Table 2.1). My results suggest that more women than men, across a
variety of subgroups, favor increases in social spending and support maternal employment. Because
women and men have different preferences, increasing the number of women in parliament should
increase the average presence of attitudes favorable to women’s preferences. Still, it is possible that
gender gaps on specific policy questions, like support for family allowances, might not be consistent
across different social groups (e.g., class). If this is the case we may see trade-offs emerging, where
educated, professional women benefit at the expense of lower-income women. In the course of this
book I avoid making essentialist claims about the preferences of all women by considering potential

differences within relevant subgroups wherever possible.

Lastly, my theory of policy change expects that women elected due to a quota law will

have sufficient power and agency within the party to advocate for their interests. Although the

15The issue of politicians being more ‘extreme’ than those they represent has previously been explained as a form
of strategic voting (Kedar 2005). Instead, I suggest that voters are unable to elect representatives like them on certain
dimensions like education.
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notion that quotas will lead to ‘token women’ or less qualified candidates is common, the empirical
literature increasingly rejects these arguments. Quotas are not associated with lower candidate
quality (Murray 2010b; O’Brien 2012b); in fact, ‘quota women’ have been found to be more qualified
than their peers on several measures (Besley et al. 2013; Weeks & Baldez 2015). Another concern is
that quotas could create ‘token women’ who are marginalized and play little role in the legislative
process (Bauer & Britton 2006). Again most evidence suggests that this is not the case; women
elected via quotas also do not seem to confront more obstacles than other women in the parliament
as we would expect if these women were merely tokens (Zetterberg 2008; Devlin & Elgie 2008; Xydias
2009). One caveat is that quota women are more likely to be newcomers to national parliaments
compared to their peers (Weeks & Baldez 2015), and for any newcomers it takes time to build
up reputation and levels of seniority in the party. My model of policy change is sensitive to this.
It predicts that women in parliament will lead to policy shifts primarily through the leverage that
added numbers give female party members to lobby party leaders for change. In subsequent chapters
I use case studies to investigate the plausibility of this mechanism, and I also explore whether quotas

lead to more women in positions of power over time.

Scope

I focus on advanced democracies because my theory is based on gendered differences in social
policy preferences, which are well-established in developed democracies but not elsewhere. There
is a surprising lack of research on gender gaps in policy preferences across countries; for now,
we know very little about which issues (if any) men and women disagree on in other social and
political settings. Additionally in low income countries states often have insufficient capacity to
provide or implement extensive welfare programs. Advanced democracies thus provide the best
context for testing my theory. Limiting the sample to Western advanced democracies also allows
me control for similar cultural shifts, which could be important given different factors are relevant
for women’s political representation within different cultural contexts. For example, female labor
force participation has been linked to women’s representation in advanced democracies but not

agricultural economies, potentially because subsistence-level primary work is not likely to have an
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empowering effect for women (Matland 1998; Kenworthy & Malami 1999). Finally, the assumption
that female under-representation is about supply-side issues rather than a lack of voter demand

may not be satisfied in developing countries (e.g., Inglehart & Norris 2003; Beaman et al. 2008).

I expect my argument of identity and policy change to hold in parliamentary systems
where parties are strong. It could thus apply to many other countries outside of advanced democ-
racies, provided significant gender gaps in policy preferences exist. The dynamics of party politics
and policymaking in parliamentary and presidential systems vary considerably. In presidential /
majoritarian systems parties are less disciplined, giving individual representatives more power to
propose bills and affect the agenda (Shugart 1998; Carey 2007). In this context of weak parties
the argument that quotas influence policy change through giving women more leverage within the
party would not be appropriate. The stages of the policymaking process are different, and would
require different approaches. For example, in parliamentary systems it is important to consider
party-level policy change, e.g., manifesto promises, whereas in presidential / majoritarian systems

bill proposals and roll call votes are likely more important.

Finally, it is worth noting that quotas and other mechanisms to increase numbers of
women in politics are only one method of furthering women’s substantive interests. Social move-
ments, transnational networks and policy diffusion, and macro-level variables like culture and socio-
economic status are all important mechanisms that have been linked to change in the direction
of women’s interests. In subsequent chapters I account for some of these variables as potential
confounders of the relationship between quota adoption and policy change. Future research that
compares the effects of quotas or women in parliament to these other factors directly could broaden

the theory about identity and policy change, and make it more precise (Wangnerud 2009).

Contributions to the Literature

The book’s theory of identity and policy change produces several implications for the study of iden-
tity politics, political parties, and public policy. First, it shows that it is important to disaggregate

policy demands based on whether groups demanding change face high barriers to entry in politics,
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and whether the policy demand coincides with traditional lines of party competition. This concep-
tual framework links recent scholarship on identity politics to the standard spatial models of party
and voter behavior from political economy. These theories seem to have diverging predictions. In
spatial models rational parties are predicted to respond to voter preferences (Adams et al. 2004,
2006; McDonald & Budge 2005; Ezrow 2007), as well as environmental factors like economic condi-
tions (Adams, Haupt & Stoll 2009; Haupt 2010; Burgoon 2012) and how the party did in the last

election (Somer-Topcu 2009). Existing models largely disregard politician identity.

Yet the findings from the burgeoning literature on identity and policy suggest that politi-
cian identity, including gender and race, affects policy outcomes in favor of that group (Chattopad-
hyay & Duflo 2004; Ueda 2005; Svaleryd 2009; Rehavi 2007; Funk & Gathmann 2008; Washington
2008). This work typically uses the citizen-candidate framework, where political actors are endowed
with the power to make certain policy choices with autonomy. The problem is that it downplays
the role of political parties, which play an essential role in helping voters choose between many
complex political choices and helping politicians coordinate over policy preferences once in office
(Aldrich 1995; Kitschelt 2000a). Neither spatial nor citizen-candidate models provide a satisfactory

framework for understanding when politician identity is relevant to policy outcomes.

The theory presented in this chapter acknowledges the dominant role of parties, and also
provides a framework for understanding which issues are likely to be influenced by politician identity.
It draws attention to systemic bias in candidate selection procedures, which results in some groups
facing high barriers to entry in politics, and the strong incentives of parties to downplay concerns
that split their constituencies. I suggest that the interplay of group status and issue type determines
whether and how identity matters to policies. In particular, the theory predicts that political
market failure can occur for issues that are both off the main-left right dimension and supported
by disadvantaged groups that lack access to office. It is likely that these issues will remain off the
political agenda, and I use the example of women’s demands for work-family conciliation. In this
context I argue that it is especially important to have women in office, and that quotas can be
an important vehicle for achieving both descriptive representation and policy change. The general

logic of this theory should apply in contexts other than women’s policy demands — for example,
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whether the policy demands of immigrants or labor market ‘outsiders’ are addressed. It can also
explain why politician identity has been found to matter for some policy issues but not others; e.g.,

maternity leave policies (Kittilson 2008) but not education spending (Rehavi 2007).

Second, the theory proposed here provides new insights into how identity is linked to
change within the context of parliamentary democracies. Most of the literature on identity and
policy outcomes studies the role of identity in majoritarian settings like the United States (e.g.,
Ueda 2005; Rehavi 2007; Washington 2008) or at the executive level rather than in parliaments
(e.g., Chattopadhyay & Duflo 2004). In line with the contemporary political economy literature, I
expect that the details of legislative structures are important for understanding policy change. In
both majoritarian and executive contexts individual politicians are likely to have more power to
influence policy change than in parliamentary democracies. I draw on the literature on intra-party
negotiation and policy feedback to argue that both increased numbers of women in parliament and

issue salience are likely to be important mechanisms for policy change in the parliamentary setting.

The following chapters build on these theoretical insights, using case studies to explore
these and additional explanations, such as the relative size of gender gaps in preferences for policies.
But first, I turn to the question of why study gender quota laws to test the theory developed here.
The next chapter addresses the causes of quota laws themselves, making the case that quotas can

provide unique causal leverage provided that we control for relevant potential confounders.
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3 Why Quotas?

Identity is difficult to study. Experts in causality often warn against making causal inferences on the
basis of group identity because it is impossible to randomly assign (Gelman & Hill 2006; Winship
& Morgan 1999). Studying the effects of women in politics is complicated because electorates that
elect women likely differ from those that do not. Policy outcomes may arise not from more women
in office, but from something else that may cause both women’s representation and female-friendly
policy change, such as a cultural shift. To make progress on this question, I examine the impact
of political gender quota laws. As Chapter 4 will demonstrate, quotas lead to large increases in
the numbers of women elected, and — unlike cultural change — these increases are often abrupt.
Measuring changes in policy positions and outcomes following semi-exogenous quota ‘shocks’ allows
me to test whether and how quotas affect the policymaking process. However in order to make
causal claims, it is important to have a good understanding of the causes of quota adoption and

how they relate to policy change. That is the goal of this chapter.

The following chapter gives a brief history of the rise of quota laws in advanced democra-
cies, and discusses potential confounders of the relationship between quotas and policy change for
women. I control for these variables in subsequent quantitative analysis. In the final section of this
chapter I use these confounders to select most similar ‘matched pair’ qualitative case studies in a
statistical matching procedure. The matching procedure successfully identifies paired cases for the
‘quota countries’ of Belgium and Portugal. These paired cases are similar on potential confound-
ing variables, but did not have a quota law. Belgium is paired to Austria, and Portugal to Italy.

Controlling for the relevant confounders allows me to make the claim that differences in the key
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variable of interest, the quota law, are the cause of differences in the outcomes of the pairs. I draw

on these case studies in subsequent empirical chapters.

3.1 The Rise of Quotas for Women in Politics

Over the past twenty years the use of gender quotas has increased dramatically. Three main types

exist: 1) voluntary party provisions ("party quotas"), often included in party statutes; 2) laws that

require all political parties to include a minimum percentage of women on their candidate lists

("quota laws"); and finally 3) laws that require women to be elected to certain positions, rather

than only nominated ("political reservations"). While common in less democratic countries, political

reservations for women do not exist in Western advanced democracies. This study focuses on quota

laws as the main explanatory variable because they oblige all parties in a country to comply, and as

I will demonstrate in Chapter 4 they tend to be more effective at increasing numbers of women in

office than party quotas. I thus expect quota laws to have greater policy impact compared to party

quotas. Over fifty countries have introduced electoral gender quota laws at the national level (see

Table 3.1).
Table 3.1: Countries with National Gender Quota Laws
Year Adopted Country Type Threshold (2015)

1 1991 Argentina Electoral Law  40%
2 | 1993 Italy Electoral Law  50%?!
3 | 1994 Belgium Electoral Law  50%
4 | 1996 Costa Rica Electoral Law  40%
5 1996 Paraguay Electoral Law  20%
6 | 1997 Bolivia Electoral Law  33%
7 | 1997 Brazil Electoral Law  30%
8 | 1997 Dominican Republic Electoral Law  33%
9 | 1997 Ecuador Constitution — 50%
10 | 1997 Panama Electoral Law  30%
11 | 1997 Peru Electoral Law  30%
12 | 1997 Venezuela Electoral Law  40%?2

Continued on next page

1Italy’s quota was declared unconstitutional in 1995, but a 2003 constitutional reform removed these barriers. Another

quota law was passed in 2015.

2Venezuela’s quota was repealed in 2000. In 2015 the electoral council (CNE) adopted new legislation requiring women

make up at least 40% of candidate lists.
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Table 3.1 — continued from previous page

Year Adopted Country

Type

Threshold (2015)

13
14
15
16
17
18
19
20
21
22
23
24
25
26
27
28
29
30
31
32
33
34
35
36
37
38
39
40
41
42
43
44
45
46
47
48
49
50
51

1998
2000
2000
2000
2000
2000
2004
2004
2004
2005
2006
2006
2006
2006
2007
2007
2008
2008
2008
2009
2009
2009
2009
2009
2010
2011
2011
2011
2011
2011
2011
2011
2012
2012
2012
2012
2012
2013
2015

Bosnia & Herz.

Colombia
France
Guyana
Honduras
Mexico
Iraq

Korea
Serbia
Angola
East Timor
Mauritania,
Portugal
Slovenia
Nepal
Spain
Albania
Indonesia
Macedonia
Burkina Faso
Egypt
Senegal
Uruguay
Uzbekistan
Cape Verde
Algeria
Armenia
Haiti
Mongolia
Montenegro
Poland
Tunisia
Greece
Ireland
Libya
Nicaruaga
Togo

El Salvador
Chile

Electoral Law
Electoral Law
Constitution

Electoral Law
Constitution

Electoral Law
Constitution

Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Constitution

Constitution

Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Constitution

Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law
Electoral Law

33%
30%3
50%
30%
50%
40%
25%
50%
30%
30%
25%
33%
33%
25%
33%
40%
30%
33%
33%
30%
12%
50%
33%
30%
NA4
20 - 50%°
20%
30%
20%
30%
35%
50%
33%
30%
50%
50%
33%
30%
40%

3Colombia’s quota was declared unconstitutional in 2001, but 2003 legislation removed these constitutional barriers. An-

other law passed in 2011.

4Cape Verde’s electoral law includes a requirement for gender ‘balance’ in the candidate lists, but a percentage is not

specified.

5Algeria’s law requires quotas of between 20% and 50% of the candidates for parliament to be women, depending on the

number of seats in each electoral district.
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Notes: Data from www.quotaproject.org, International IDEA’s Global Database of Quotas for Women, www.ipu.org, IPU
Women in National Parliaments Database as of 1 November 2015, Schwindt-Bayer 2009, Schwindt-Bayer 2015, and Hughes
2011.

Voluntary party quotas were the first type of quota provision to be implemented in ad-
vanced democracies, beginning in Norway in the 1970s. For the sake of the book, voluntary party
quotas refer to measures adopted by the party requiring a minimum percentage of women in the
candidates for national level legislative office.® The Norwegian Socialist Left Party adopted a quota
stipulating that 40% of parliamentary candidates be women in 1975 (Henig, 2002; Matland, 2005).
Other parties in Norway quickly followed suit, and today all but the right wing Conservatives and
Progress Party have established voluntary quota provisions (Dahlerup & Freidenvall, 2005). The
trend for voluntary party quotas spread quickly around Western Europe and other advanced democ-
racies. Today, most of the countries in my dataset have had voluntary party quotas at some point
since the 1970s, with the exceptions being Finland, Greece, Ireland, Japan, New Zealand, and the
United States. For a complete list of political parties with voluntary quota provisions, please see

Appendix 4A.

Parties set different thresholds for their quota provisions, and these have tended to increase
over time, ranging from 12% (Party of the Catalan Socialists, from 1982 until 1987) to 50% or parity
(e.g., Germany’s Party of Democratic Socialism since 1990). Implementation of these provisions also
varies, with some parties seeming to take their own quota provisions more seriously than others.
Because they are not bound by law, ultimately the extent to which parties comply with their own

voluntary measures depends entirely on their disposition to do so.

Electoral quota laws began emerging in the 1990s. Figure 3.1 presents a timeline of quota
laws in advanced democracies. The timeline indicates when quota laws were first implemented,
i.e. the first election in which a quota was used. In my sample of advanced democracies, five
countries have passed a quota law: Italy (since repealed), Belgium, France, Spain, and Portugal.

Other countries are debating or recently passed such a law for future elections. In Austria a law

SParties have also adopted quotas for their internal organization, for local and regional candidate lists, and for
European Parliament candidate lists. Because of my focus on the representation of women in national legislatures, I
code for national level quota provisions only.
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was proposed by the national parliament but failed to pass in 1999 (Képl 2005). Ireland and Greece
both passed a quota law in 2012, to apply from the next general election. Italy’s 2015 electoral law

also includes a gender quota provision, to apply from 2016.
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Figure 3.1: Timeline of Quota Law Implementation in Advanced Democracies
(First Election in Use)

Notes: The figure shows the first year a quota law was used by each country. Regarding adoption of quota laws, Italy
passed a quota law in 1993 (repealed by the Constitutional Court in 1995), followed by Belgium in 1994, France in
2000, Portugal in 2006 and Spain in 2007. Italy’s law was in effect only for the years 1994 and 1995.

Like party quotas, quota laws are characterized by varying thresholds and levels of com-
pliance. While parties are technically obliged to comply with the law, different laws have different
types of enforcement mechanisms — and some have none at all. In Belgium, non-compliance leads to
rejection of the list by the public authorities, whereas in France the sanction for non-compliance is a
financial penalty (Meier, 2004; Fréchette, Maniquet & Morelli, 2008). In addition, some quota laws
have what are known as ‘placement mandates’ while others do not. Placement mandates require
parties to put women in winnable positions on the party list, rather than placing placing female
candidates on the bottom of the ballot where they have little chance of being elected. Using the
same examples, from 2002 the Belgian quota law requires that the first two positions on electoral
lists cannot be occupied by candidates of the same sex (Meier, 2004). France has no requirements
about placement, because it is not possible to have such a rule in a single-member district electoral
system. Because quota laws are imposed on some parties against their will, levels of compliance to

quota laws may vary depending on the strength of the individual law. I come back to the question

of whether the strength of quota laws and outcomes are related in detail in subsequent chapters.
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3.2 The Causes of Quota Adoption: Potential Confounders

What are the causes of quota adoption, and how do these factors affect the probability of policy
outcomes for women? By ‘policy outcomes for women’ I refer to policy changes in the direction
of women’s interests. Recall that survey data on gender gaps in policy preferences (Chapter 2)
show that women prefer more social spending in general, and especially more attention to work-
family issues. In this section I focus on identifying the variables that might correlate with both
quota adoption and social spending. A good understanding of potential confounders is critical for

addressing endogeneity concerns that inevitably arise with a cross-national study of this type.

The following discussion is informed by secondary literature on quota adoption and welfare
state expansion, and by evidence from fieldwork in two quota countries, Belgium and Portugal.
I select these two countries because they are characterized by useful variation on dimensions of
theoretical interest — in particular, the average gender gap in policy preferences and the length of
time a quota law has been in place. In September — December 2013 I conducted approximately
40 interviews in these countries, with past and current party members and politicians, members of
NGOs, government bodies, and political activists. This was the first stage of research in a ‘most
similar systems’ design (Collier 1993), where countries with similar economic, social, and political
contexts are chosen, particularly with regards to the determinants of my main explanatory variable,
quota adoption. The purpose of the fieldwork was to gain knowledge about why certain countries

adopt quota laws, and what effects these laws might have on policy outcomes.

I identify six potential confounders for matching: women in parliament, economic develop-
ment, female labor force participation, Catholicism, proportional representation, and party quotas.
I also discuss four other potential confounders which are not included in matching due to lack of
relevance to these cases or data availability: left party power, women’s movements, international

influence, and the strategic incentives of (male) party leaders. I discuss each of these in turn below.
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Previous percentage of women in parliament

Perhaps the most important cause of adopting a quota law is low and stagnant levels of women’s
representation. Most of the countries that have quota laws are characterized by small numbers of
women in office before the law is passed (Spain is an exception). The motivation for adopting the
law in the first place is overwhelmingly to increase women’s descriptive representation. However,
not all countries with low levels of women in office go on to pass a quota law. For example, before
Belgium introduced a quota law in 1995 the percentage of women stood at 9.5%, similar to the
U.K. and Australia (both 9%), which have never passed a quota law. The under-representation of
women in office signals a problem that could be addressed in various ways besides passing a quota
law (e.g., awareness raising campaigns, internal political party recruiting or training, or internal
political party quotas) and result in similar policy outcomes, making it particularly important to
control for as a potential confounder. The share of women in parliament has also been linked to
increases in overall levels of spending (Bolzendahl & Brooks 2007; Bolzendahl 2009), and spending

on child care and parental leave (Bonoli & Reber 2010; Kittilson 2008).

In both Belgium and Portugal the majority of interviewees stated that the purpose of
the law was to increase women’s representation, in order to achieve more equality with men. For
example, when asked why he decided to propose the law in Belgium (along with Miet Smet), the

former Minister of the Interior Louis Tobback replied:

“Well I am a Socialist as you probably know, and I saw simply the fact that the pop-
ulation was composed of 50.6% of women and 49.4% men, but in parliament and also
on the local and provincial and the Flemish level, the assemblies and the representation
was composed of 90% men, to qualify it simply.” 7
In Portugal, an MP from the left-wing party Bloco Esquerda (BE) commented: “So we

supported it in the first place, I believe we were even pioneers in the project, because we think that

there must be a state guarantee that women — both genders, but in practice women — can be really

"Louis Tobback, personal interview, 20 September 2013, Leuven, Belgium.
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represented in the parliament.”® Augusto Santos Silva, a former MP and Minister for the Socialist
party in Portugal (the other party supporting the quota legislation), explains further: “It was quite
strange and absurd that the last locus of power not open to women [after the dictatorship ended|
was in fact political power and political parties. So it was not hard to convince the members of the
party that we needed to make a step forward, and that step forward had to have some administrative

dimension.”?

Gender equality was also the stated goal in the push for quotas at the international level.
The former chair of the Committee for Equality in the Council of Europe, Regina Tavares da Silva,
explained that the issue of parity was first discussed in the Council of Europe, and soon after the
European Commission also took up the issue.!® In 1992 these discussions resulted in the first “Eu-
ropean Summit of Women in Power”, where The Athens Declaration was issued. The declaration
was signed by 20 women leaders, and was intended to respond to debates about women’s repre-
sentation and provide a resource to support the case for women’s representation in member states.
The document put the need for gender equality at center stage. For example, it states that, “Formal
and informal equality between women and men is a fundamental human right. Women represent
more than half the population. Equality requires parity in the representation and administration
of Nations.” The declaration goes on to call for action: “We call upon all the political leadership
at European and national level to accept the full consequences of the democratic idea on which
their parties are built, in particular by ensuring balanced participation between women and men
in positions of power, particularly political and administrative positions, through measures to raise

awareness and through mechanisms.”!!

Finally the percentage of women in parliament is perhaps the best proxy available for

attitudes towards women in politics (Norris 1985), a very difficult variable to measure. Survey data

8Luis Fazenda, personal interview, 5 November 2013, Lisbon, Portugal.
9 Augusto Santos Silva, personal interview, 12 November 2013, Lisbon, Portugal.
10Regina Tavares da Silva, personal interview, 13 November 2013, Lisbon, Portugal.

"The Athens Declaration. 3 November 1992. http://www.eurit.it /Eurplace/diana/ateneen.html
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are only available for certain countries, with large gaps over time.!? If there were different trends
in attitudes towards women in politics in quota- and non-quota countries before the introduction of
quotas, this would pose serious problems for causal inference. Because including trends in attitudes
directly is not possible, I use the share of women in parliament to control for the concern that
attitudes towards women in politics, and policies that women prefer, were already changing before
the quota law was passed. The next variables I consider address the question of why levels of
women’s representation in political office were so low in the first place in ‘quota countries’, but not

in others.

Economic development and women’s employment

Economic development and associated increases in female labor force participation could be as-
sociated with quota adoption through their link to increases in women’s representation (Matland
1998; McAllister & Studlar 2002; Iversen & Rosenbluth 2008; Tripp & Kang 2008). Many ‘quota
countries’ suffer from low levels of female participation in the workforce — e.g., Italy and Spain.
Even in Portugal, where the share of women in the labor force is relatively high, the historical lack
of women in positions of power was cited as one of the reasons numbers of women in parliament
remained low. Center-left (PS) party member Ana Coucello explains, “In the dictatorship there
were practically only men in decision-making, so it was perceived like a man’s thing. . . nowadays
even sometimes it’s difficult for women to speak in public, mainly in gatherings where men are in

the vast majority.”!3

Female labor force participation might also be linked to quota adoption through its effect
on voter attitudes. Some argue that quota laws are more likely to be adopted in egalitarian political
cultures (Lovenduski & Norris, 1993). Female labor force participation has also been found to be

an important determinant of female policy preferences (Iversen & Rosenbluth 2006), which could

12The best survey question would probably be the following, from the World Values Survey: “On the whole, men
make better political leaders than women do.” This question is not available for most quota countries before 2010. T
find similar problems with other survey questions.

13 Ana Coucello, personal interview, 3 December 2013, Lisbon, Portugal.
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in turn affect policy outcomes. Both economic development and female employment are related to
policy outcomes. For example, as incomes and government revenues increase, demand for public
expenditure should also rise (Wagner’s Law). Workforce participation entitles some women to
benefits that they would otherwise not be eligible for and increases their need for services to help

balance work and family.

Culture — history of Catholicism

One of the most common explanations for low levels of women in office in my interviews was
patriarchal culture. In Belgium the French politicians often spoke of ‘machiste’ (chauvinist or
macho) attitudes, while in Portugal interviewees linked low representation directly to the country’s
history of Catholicism and its promotion of traditional values. In fact, every country that has passed
a quota law in Europe has a strong tradition of Catholicism, from France with 75% of the population
Catholic as of 1980, to Spain with 96%. Of course it is very difficult to define and measure culture,
and the history of Catholicism seems to be a stronger factor in Portugal than it was in Belgium.
However, religion is perhaps the most common way of controlling for culture in the comparative
literature, and it most likely correlates highly with other measures such as survey data. I use history
of Catholicism as a proxy for conservative social pressure that may affect the likelihood of women’s

under-representation, the need for quota legislation, and policy outcomes.

In Belgium, the leader of the French ecologist party explains why she came to support

quota legislation:

“You know at first before I became a Green personality [ was against this type of policy.
I thought we women have the same quality as men, and we don’t need this kind of help
to get elected. And after that I engaged in politics and I discovered that it was not true,
especially at the communal [local| level. It is quite difficult to find women at this level
to get involved in politics. And if there are ‘machiste’ men... the fight is really hard
at this level because everyone knows each other. So if we don’t do this kind of policy,
women will not come naturally in the communal districts.”*

A politician from the French Socialist party conveys the same sentiment discussing why

1 Emily Hoyos, personal interview, 13 September 2013, Brussels, Belgium.
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his party was initially divided on the issue of supporting a quota for women: “ I think that in the
party... you have of course a lot of men in the party who have a ‘machiste’ attitude, which for me

is a contradiction. If you are Socialist or Social Democrat in Europe you have to be feminist.”!?

In Portugal, the following comment by a member of the center-right party (PSD) gives a

good sense of the views I heard from many interviewees:

“Personally I am totally in favor of quota systems, especially for some countries that don’t
have the historical background on the fight for women’s rights, and especially where is
a general philosophy in a society that is not much in favor of equality of opportunities
between women and men, which is the case in Portugal. Take the example of the Nordic
countries, where in some countries like Sweden for example, they did not need the quota
law because the political parties made an agreement between themselves, and so actually
they respect the quota law without law. On the other hand you have some countries like
Portugal where it is a patriarchal society, somehow still with traditional values, with the
paterfamilias, the head of a family is a man and everybody has to obey and follow the
orders of the leader.”16

Moreover, in Portugal interviewees directly connect the persistence of traditional values
and patriarchal culture to the Catholic church. The former leader of a feminist NGO involved in the
campaign for gender quota legislation claims that women were under-represented in political office
because, “the culture is very sexist and very misogynist to the protagonism of women and girls.
And one of the dimensions of this is the church and religion, and it is a very important dimension,
because Catholicism appeals to the value of the mother and the value of the virtue of women, but not
the protagonism of women in public space.”!” Catholicism has also been linked to policy outcomes,
including family policy and labor market outcomes for women (Castles, 1994). In Esping-Andersen’s
welfare state typology, Christian Democratic welfare states are characterized by Catholicism, as well
as emphasis on the traditional male breadwinner family, low labor force participation for women,

and relatively low provision of welfare state goods and services (Esping-Andersen, 1990a).

15Yvan Mayeur, personal interview, 17 October 2013, Brussels, Belgium.
16 José Mendes Bota, personal interview, 7 November 2013, Lisbon, Portugal

"Maria Jose Magalhaes, personal interview, 8 November 2013, Porto, Portugal.
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Electoral system

Although empirical studies have consistently shown that (especially closed list) proportional rep-
resentation and large district magnitude are associated with higher levels of women in office (e.g.,
Norris 1985; Rule 1987; McAllister & Studlar 2002; Paxton, Hughes & Painter 2010), most national
quota laws have been implemented in countries with PR electoral systems. Quotas are thought
to be more compatible with PR systems where the party presents a list of candidates than with
majority systems with lower district magnitude (Matland, 2006). Belgium and Portugal both have
systems of proportional representation; France is an exception to this rule. Recent research has
shown that electoral rules also exert a strong effect on policy outcomes: majoritarian electoral
systems are associated with smaller government spending and smaller welfare states compared to
systems of proportional representation (e.g., Milesi-Ferretti, Perotti & Rostagno 2002; Persson &
Tabellini 2005; Iversen & Soskice 2006).

Another factor that emerged in interviews was the idea (already apparent from previous
comments) that it is harder to achieve gender balance when local party leaders control candidate
selection. The Flemish Social Democrat Louis Tobback described what he termed an ‘interesting
phenomenon’ in Belgium. When there was only one large electoral district as in elections for the
European Parliament, the candidate lists were organized by national party bureaus, and he saw
there was a more balanced representation. Tobback also brought up neighboring Holland, which
has only one large district for national level politics, and said it was the same there. The problem,

3

for him, “ was in the first place on the local level, where the people in place didn’t want to depart
and leave their places to women.” In Portugal also, the influence of local party structures is an
important factor. Center-right (PSD) party member Teresa Morais says that the lists in her party
are composed by proposals of the regional and local structures, but they are also overseen and
sometimes changed by the national direction of the party, especially now with the quota law. This
is the typical way candidate lists are composed for most parties in both Belgium and Portugal.

Morais states, “I think that in some districts the situation [of women’s under-representation| would

be worse if the national direction didn’t interfere. Because the local structures, I wouldn’t say every
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one of them but some local structures, seem to have a lot of difficulty to find available women.”!®

Unfortunately cross-national time-series data on candidate selection procedures are not
available.'¥ Because of this I pay special attention to checking candidate selection procedures in

the matched pairs for balance.

Voluntary party quotas

Finally party-level experience with voluntary gender quota provisions might also be linked to adop-
tion of a quota law. Previous research posits a ‘contagion effect’ between party and national
level quotas whereby existence of party-level legislation paves the way for the law (Meier 2004).
In Belgium, the French Greens, Flemish Greens, Flemish Christian Democrats, French Christian
Democrats, and Flemish Social Democrats all had voluntary quotas for electoral lists in their party
statutes before the quota law was passed. When asked why a national law was passed, French Green
party leader Emily Hoyos said, “Maybe it’s because we did it and it worked,” referring to her party’s
internal quota. In Portugal, the Socialist party (PS) and left-wing BE both had internal quotas for
women before the law was passed. Christian Democrat MP Joao Almeida explains that the parties
then went on to support a national law because, “it was a matter of passing to the national agenda
an issue that was in their own agenda within the parties. So the two parties have that obligation
in their statutes and tried to pass it into law because they thought it was a good advancement in

their gender agenda.”?’

In most cases internal party quota provisions are passed only after significant debate within
the party. Having this discussion within the party could make members more likely to be unified
in support for a national law. Parties also gain experience implementing the law and are able to
see that it is effective (as in the quote from French Green party leader Emily Hoyos above), which

increases their support. While some party-level experience with voluntary quotas seems to be an

8Teresa Morais, personal interview, 2 December 2013, Lisbon, Portugal.

19The Database of Political Institutions has a ‘select’ variable which in theory codes for this, but data are not
available for the countries or years in my sample, aside from the United States.

20Jos0 Almeida, personal interview, 20 November 2013, Lisbon, Portugal.
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important factor (in fact all countries that have adopted a quota law in Europe had some previous
party quotas), if most of the parties have already set quotas for themselves it is likely that women’s
numbers have increased as a result, and national legislation might be rendered unnecessary. I expect
that voluntary party quotas are linked to policy outcomes mainly through the indirect mechanism

of increased women’s representation.

To what extent can we treat party quotas and national quota laws as discrete variables?
In many cases, use of party quotas preceded quota laws. However, not all countries that have party
quotas go on to adopt quota laws. There is also considerable variation in the use of party quotas
among countries that pass a quota law. The correlation between quota laws and party quotas
is positive at 0.15, but low and not statistically significant.?! Thus I treat party and national
quotas as distinct phenomena, and consider party quotas an important potential confounder in the

relationship between quota laws and policy change.

Other potential confounding variables

I found the variables discussed above to be the most relevant and convincing causes of quota
adoption from the literature and my field research in Belgium and Portugal. These are the variables
I use for matching to select my case studies. In addition to these, previous literature suggests
that several other variables might be important. I considered four additional variables for inclusion
in the matching procedure: left party power, women’s movements, international influence, and
the incentives of (male) political elites. While I would ideally like to match on other underlying
country characteristics, a larger number of covariates will increase the distance between units in
the covariate space, meaning matched pairs will be generally further apart. For this reason it
can be detrimental to match on variables that are not confounders (Nielsen & Sheffield, 2012).
The following discussion justifies leaving them out of the matching procedure, either because I do
not find them to be important potential confounders within my set of cases, or because of data

availability.

2! Point-biserial correlation carried out using Stata package pbis.
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Left party power

Conventional wisdom holds that left parties are more ‘women-friendly’, and this implies that they
may push through both quota reforms and women’s policy agendas. Commitment to sexual equality
has been a longstanding element of socialist (and many other left parties’) ideology (Duverger
1955), while conservative parties tend to favor laissez-faire policies over concrete affirmative action
measures. Left parties have also been linked to increases in social spending and feminist policies in

particular (Huber & Stephens 2000; Allan & Scruggs 2004; Mazur 2002; O’Connor 1999).

However, within my sample of cases left partisanship is not a strong driver of quota reforms.
In two countries, Spain and Portugal, the left-right divide regarding quotas is clearly discernable.
The left pushed through quota legislation when it gained a majority in government (Verge 2012;
Baum & Espirito-Santo 2012). Yet in France and Belgium, center-right parties were instrumental
in proposing and supporting quota legislation. In both of these countries right-wing parties played
key roles in passing quota reforms (Meier 2012; Murray 2012b). In the case of Italy as well a center-
left coalition was responsible for the quota refom, including strong advocates from the Christian
Democratic party (Palici di Suni 2012). Because the evidence that left party power explains quota
adoption seems relatively weak, I do not include it in the matching procedure. I do control for left

party power in the larger-N quantitative analysis.

Women’s movements and women’s party sections

Women’s groups are thought to be at the forefront of many quota reforms, either in the form of
popular women’s movements or party-internal women’s sections (Kittilson 2006; Dahlerup 2006;
Krook 2009). The case of Poland mentioned in the Introduction is a good example. It is very
difficult to measure the presence or strength of women’s movements across countries over time. The
best data available come from Htun and Weldon (2012), who compile measures of the strength
and autonomy of feminist women’s movements over time in 70 countries. Their data show that

there was no change in the strength or autonomy of women’s movements in Belgium, France, and
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Portugal before a quota law was passed. In the remaining two ‘quota countries’, Italy and Spain, the
strength of feminist women’s movements declined before the quota law passed (autonomy remained
the same). Similarly, my interviews suggest little evidence that popular women’s movements were
behind the push for quota laws, with the exception of France. Existing literature suggests that a
popular parity movement was influential in coercing political actors in France to address the issue
(Murray 2012b). However, overall the role of women’s sections within parties was considered to be

much more important.

In Belgium, Flemish Christian Democrat Sabine de Bethune played in a key role in the
quota legislation when she worked in the cabinet of then-Minister for Labor and Employment, and
Equality, Miet Smet. The legislation is commonly known as the Smet-Tobback Law, referring to
the joint proposal of Christian Democrat Miet Smet and Social Democrat Louis Tobback. Smet and
de Bethune were both members of the Christian Democrats’ women’s section, Women and Society
(founded by Smet in 1973). De Bethune states, “We would not have succeeded if it weren’t for
the women’s group in my party. This was the important factor.”?? According to de Bethune, the

women’s section led the campaign for quotas within the party and in the law.

In Portugal also the strength of women’s sections was clearly relevant. Sonia Fertuzinhos,
Socialist party MP and the former President of the Socialist party’s women’s section at the time of
the quota legislation, says of the law, “it was only possible, at that point [2006], because we had in
our party a history of the Socialist women’s department that started before. Since the beginning,
more organized or less, we always had a group of women inside the party that fought for this.”?3
Party member and political activist Ana Coucello confirms, “Sonia Fertuzinhos, she did a great job

as president of the women’s department, so Sonia was also very, very crucial, very essential. She

built a lot of constituencies among the women of the party for that.”?4

While I agree that women’s sections within political parties seem to be an important factor

in quota adoption, I do not include it in the matching procedure for two reasons. First, we lack

22Gabine de Bethune, personal interview, 5 September 2013, Brussels, Begium.
Z39onia Fertuzinhos, personal interview, 22 November 2013, Lisbon, Portugal.

24 Ana, Coucello, personal interview, 3 December 2013, Lisbon, Portugal.
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data on the presence and strength of women’s sections across countries and political parties over
time. Currently no such dataset exists, and descriptions of women’s groups advocating for quota
legislation tend to come from quota countries only. Second, women’s sections are likely to be highly
correlated with voluntary party quotas, which I do include in the matching procedure. In her study
of ten Western European countries, Kittilson (2006) finds that women’s organizations have often
been instrumental in pushing for internal quotas within parties. In my fieldwork I found this to be
true for most of the parties that passed voluntary quotas in Belgium and Portugal as well. Given
this link, I would expect voluntary quotas within the party to be a more powerful influence on quota
adoption than having a women’s section alone. This is because getting a quota passed in the party
likely indicates that the women’s organization is especially strong, and because having the debate
about quotas within the party ahead of any legislation tends to get all party members, rather than

only women, on board with supporting the principle of quotas.

International influence

Another explanation focuses on the role of international influence and transnational sharing. Quotas
have spread rapidly over a relatively short period of time, and some scholars point to the exchange
of information across national borders as a key reason (Krook, 2006, 2008). While I found this to be
true for my cases, all influence was at the European or global level. In both Belgium and Portugal
the most important international influence cited was the Council of Europe and its initiatives
(discussed above).?> In the early 1990s, Council of Europe member states included all European
states in my sample, and others were granted observer status in 1995 (U.S.) and 1996 (Canada and
Japan). The only countries in my sample that were non-members are Australia and New Zealand.?0
Other international influences cited were the European Commission, the European Women’s Lobby,

Socialist Women International, the Committee on the Elimination of Discrimination against Women

25Gabine de Bethune, personal interview, 5 September 2013, Brussels, Begium; Anne-Marie Lizin, personal inter-
view, 9 September 2013, Brussels Belgium; José Mendes Bota, personal interview, 7 November 2013, Lisbon, Portugal;
Regina Tavares da Silva, personal interview, 13 November 2013; Ana Coucello, personal interview, 3 December 2013,
Lisbon, Portugal.

2ohttp: / /www.coe.int /.
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(CEDAW), and the Beijing Platform for Action.?” In short this explanation would seem to apply to
most countries in my dataset, i.e. Europe, and is not able to clarify why why international influence
leads to quota reforms in some countries but not others. Thus it is not included in the matching
procedure here. In subsequent party-level analysis, I control for party family in order to account for
the possibility that similar parties (e.g., socialist parties) might have close ties to each other across

countries which affect the likelihood of quota adoption and outcomes.

Incentives of (male) political elites

Finally, another approach focuses on the role of (typically male) political elites and their reasons
for supporting quota laws. After all in every case of quota adoption in Europe the leaders of
supporting parties were male, and their support had to be crucial for getting the legislation on
the agenda and passed into law. The role of then Socialist party leader and Prime Minister Jose
Sécrates was emphasized by many of my interviewees in Portugal, including the Socialist MEP Ana
Gomes: “by the time the parity law was introduced by the PS they were still a very patriarchal
party, but Socrates saw this was a question of modernity and he pushed it. Look, in these things
the leadership makes all the difference.”?® In Belgium, the Christian Democrat party leader and
then Prime Minister Jean-Luc Dehaene was in favor of the law, and used his position to influence
other party leaders to support the law in parliament: “Dehaene had to invite the party presidents
of different parties in the majority to ask them to get it through to the parliament, and only then

was it accepted in the Council of Ministers.”2

Previous literature suggests that elites might support quota laws for strategic reasons, such
as gaining more control over their opponents within or outside the party (Panday, 2008; Krook,

2009), or as a way to demonstrate commitment to women without really intending to change the

2T Anne-Marie Lizin, personal interview, 9 September 2013, Brussels Belgium; Augusto Santos Silva, personal
interview, 12 November 2013, Lisbon, Portugal; Regina Tavares da Silva, personal interview, 13 November 2013; Joao
Almeida, personal interview, 20 November 2013, Lisbon, Portugal; Ana Coucello, personal interview, 3 December
2013, Lisbon, Portugal

28 Ana, Gomes, personal interview, 6 December 2013, Lisbon, Portugal.

29G8abine de Bethune, personal interview, 5 September 2013, Brussels, Begium.
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existing status quo (Htun & Jones, 2002; Bird, 2003). For example Baldez (2004) finds that in
the context of electoral uncertainty party leaders will support gender quotas as a way of boosting
support among women while also consolidating control over the nomination process. Elites might
also have ideological motives; they might genuinely believe that gender equality is a matter of
justice worth pursuing, even if it means some male politicians in the party lose their seats. This
kind of variable — strategic or ideological motives of party leaders — would be very difficult to define
and measure across countries for use in matching analysis, and for that reason it is not included
here. However, I note that voluntary party quotas, which I do include in matching, are likely to
be correlated with male party leader support for gender equality. I address this question in much
more detail in Chapter 4, which uses detailed case studies of quota adoption and implementation

in Belgium and Portugal to gain leverage on the role of elite incentives.

3.3 Case Study Matching Procedure

I use a statistical matching procedure to select two matched pair cases for qualitative research.
Matching offers a transparent and principled way to select cases when there are many relevant
variables. I select the ‘quota countries’ of Belgium and Portugal because these countries are of
particular interest: in both a quota law led to increases in the percentage of women in office, but
in very different contexts and time periods. Specifically, there is variation in the average size of the
gender gap in policy preferences (women in Belgium tending to be more progressive), and in the
length of time that a quota law has been in place. The following section provides further details
about the matching procedure, including a discussion of similarities and differences between the

matched pair countries and tables showing the data used.

I match on the six variables identified as potential confounders: percentage of women
in parliament, percentage of population Catholic (1980), proportional representation, economic
development (income per capita), women'’s labor force participation, and percentage of parties with

voluntary quotas (weighted by seat share in parliament).? The matching procedure is carried

3%Data on percentage of women in parliament, female labor force participation, and proportional representation
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out using the MatchIt package version 2.4-20 in R version 2.14.0. I conduct separate matching
procedures for Belgium and Portugal, subsetting the data to countries with elections in the years
including and immediately preceding the year in which a quota law was adopted for each case (1994

in Belgium and 2006 in Portugal). I include only one election-year per country.

I drop other ‘quota countries’ before matching. I use nearest neighbor, Mahalanobis match-
ing. Nearest neighbor matching selects the single best control match for each ‘treated’ unit (i.e.,
Belgium and Portugal). Matching is done using a distance measure, and here the Mahalanobis
option is used because it allows for continuous covariates (Ho et al. 2011). The match is selected
based on Mahalanobis distance, a generalization of Euclidean distance that accounts for correlations
between variables (Rubin 1973). Tables 3.2 and 3.3 at the end of this section present data used in

the matching procedures. Matched pairs are in bold.

The matching procedure successfully identifies matches for both Belgium and Portugal.
Belgium is matched to Austria, and Portugal is matched to Italy. Taking Belgium and Austria first,
both are considered social democratic welfare states, and as Table 3.2 shows they had very similar
levels of economic development and female labor force participation in this time period. Before the
Belgian quota law both had relatively few women in office — although Belgium especially so (9%,
compared to Austria’s 22%). The electoral systems in the two countries are similar, both having
closed list PR systems with medium-sized districts (about 14 - 20 legislators elected per district on
average) in the early 1990s.3! Both countries have a strong history of Catholicism, with 89% and
90% of the population identifying as Catholic in 1980 in Austria and Belgium respectively. Both
also had political parties with voluntary quota laws, including the socialist SPO in Austria and
the Flemish Christan Democrats and Social Democrats in Belgium. Finally, I note that Austria is
one of the only advanced democracies where a quota law was proposed by the national parliament

following the 1994 elections but failed to pass (in 1999) (Kopl, 2005). This suggests that it is a

come from the Comparative Welfare States Data Set, February 2014 version; income per capita comes from the U.N.
World Development Indicators (2014); percentage of the population Catholic as of 1980 from (La Porta et al. 1999);
and the share of parties with voluntary gender quotas comes from an original dataset (see Appendix 4A for details).

31 After 1995 Belgium adopted several changes to increase the importance of preference votes, so it is now considered
an open list system.

68



particularly good counterfactual for the case of Belgium.

Portugal and Italy are Southern European countries with similarly low levels of women
in office before the Portuguese quota law was adopted (21% and 10% respectively). The electoral
systems at the time were similar, with both having closed list PR systems and multi-member
districts. Catholicism is also very strong in both countries. The main left-wing parties in both
countries had a voluntary party quota at the time (the DS in Italy and the PS in Portugal). The
match is less close on the economy and women’s employment. Italy is a higher income country,
but in Portugal a greater percentage of women are active in the labor market. However, since both
of these factors are hypothesized to lead to greater levels of women’s representation and higher
social spending, the bias from the mismatch ought to even out. I also note that the two countries’
economies are often compared due to high national budget deficits relative to GDP, and high, or

rising, government debt levels (as in the derogatory ‘PIGS’ acronym).

Finally, I have extra confidence in this match because — as in the case of Austria — a quota
law was proposed in Italy around the same time as in Portugal. Italy was on the verge of passing
a national quota law in 2006, the same year that Portugal passed its quota law, but the proposal
elapsed at the end of the legislature. In fact Italy is the only other advanced democracy in my
sample besides Austria where a quota law was proposed in parliament but failed to pass.3? This
suggests that the covariates I match on should be considered appropriate determinants of quota

adoption, and lends extra confidence to the general matching procedure.

Balance on other potential confounders

First, I am concerned that my measure of electoral system, proportional representation, does not
capture the degree of national party control in the candidate selection process. In Austria, as of 1989
the three main political parties (the Social Democratic Party, the Austrian People’s Party, and the
Freedom Party of Austria) were all characterized by decentralized candidate selection procedures.

In each of these parties the subnational units propose candidates which are subject to the national

32Ttaly has since passed a quota law (2015), which comes into force in 2016.
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organization’s approval (Bille 2001). This is similar to the way most political parties composed their
party lists in Belgium at that time. In Italy, the electoral system has been through many changes.
However before a quota law was passed in Portugal (in the early 00’s), candidate selection in Italy
was mostly decentralized. Lists were composed by sub-national units, with national level organs
retaining the power to approve or reject candidates, in the main left parties (the Democratic Party
of the Left and the Refounded Communists) and in most of the right-wing parties as well (Lega
Nord, National Alliance). Exceptions were right-wing Forza Italia and centrist Christian Democrats
(UDC). In these parties, the national party organization was the one to nominate the candidates,
after consulting with the sub-national party (Calossi & Pizzimenti 2013). Still, the majority of

parties gaining seats in the parliament selected their candidates in a decentralized procedure.

Turning to the other variables that have been cited