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Introduction

Accurately measuring the costs of voter registration and elections can be a difficult
endeavor. Although specific budgets for registration and elections are generally set by
public appropriations to election management bodies (EMBs), total expenditures
often vary widely because of other direct and indirect financial outlays that create a
more complex cost structure than is evident through public accountancy alone. These
additional cost factors might include subsidized services from partner agencies, inter-
national assistance programs and other forms of assistance.

The Cost of Registration and Elections (CORE) Project was initiated to assist govern-
ments and independent organizations in their efforts to identify and examine all forms
of election-related costs and funding sources. The Project's primary objectives were to
evaluate the methods by which election budgets are established, tracked and funded;
to identify the cost-management practices that can be adopted by EMBs; and to estab-
lish a methodology for the comparative assessment of electoral costs. This study is
intended to expand upon and complement research into election budgeting and
financing issues that were discussed in Electoral Management Bodies as Institutions of
Governance, published by the United Nations Development Programme (UNDP).

Other electoral studies have examined EMB structure, legal framework and opera-
tional considerations. However, there has been no global research project exclusively
devoted to EMB budget and cost—and it is difficult to effectively analyze the total
costs of elections without a comprehensive comparison of the costs of electoral events
in different countries with different conditions. The CORE Project aims to fill that
void. Furthermore, its observations have practical and profound implications because
elections are recurring events, and both marginal cost increases and cost reductions
have cumulative impacts over time.

A recurring underlying point is that election administration process must compete for
government funds with other vital and high-priority public goods and services, such
as infrastructure development, health provision and national defense. This places
additional pressure on EMBs to justify their budgets and be efficient while at the same
time obtaining sufficient resources to conduct elections according to international
standards and their political environments.

The CORE Project has four major features:

e CORE establishes working definitions of election costs and identifies cost
variables such as voter registration, boundary delimitation and public financing
for political parties or campaigns;
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e CORE identifies the revenue sources for funding the administration of election
processes. Revenues may include, for example, contributions of international and
bilateral donors to cover election costs and assist civil society in enhancing the
training or educational capacity of EMBs;

e CORE evaluates election budgets of EMBs in order to identify budgeting
practices and techniques that influence cost control and transparency. These
evaluations examine budget cycles, cash flow arrangements and the legal
obligations on governments to fund electoral events; and

e CORE examines cost management practices, such as procurement arrangements
for equipment, services and supplies.

The CORE Project uses two analytical tools to examine election costs: case studies
and survey research. The case studies provide dynamic analysis of election finances,
while the survey results report baselines and quantification. This report is structured
so that the survey report is followed by individual case studies of 10 electoral processes,
which were selected according to the profiles noted in the following chart.

Introduction Table 1. Case Study Matrix

State/Size of Democracy Country

Stable democracies

Large- and medium-sized electorate Australia, India, Spain
Small-sized electorate Sweden

Transitional democracies

Large- and medium-sized electorate Mexico

Small-sized electorate Guatemala

Conflict environments

Large- and medium-sized electorate Afghanistan (Annex Ill), Irag
Small-sized electorate Cambodia, Haiti

The surveys were completed by EMBs, and the case studies were written by election
practitioners and academics familiar with the relevant countries. However, both types
of report share some common features. For example, both the surveys and case
studies examined internal budget and financial procedures; addressed issues related to
election technology; recommended the development of new cost constructs and ana-
lytical indicators; and concluded that it is possible for election budgets to be reduced.

Information from the CORE Project is likely to prove particularly useful and interesting
to members of five principal audiences:
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. EMBs and election and registration officials (at all levels);

. Senior government officials, government financial and budget officers and

parliamentarians responsible for budget and fiscal affairs;

. Multilateral and bilateral development agencies that provide democratic

development assistance;

Intergovernmental, parliamentary, academic and non-governmental organiza-
tions (NGOs) providing assistance to, and monitoring of, EMBs; and

Regional and international financial institutions.

CORE anticipates that a study dedicated to issues surrounding election cost will
greatly assist election organizers and policy makers to identify ways to better manage
financial resources, measure their relative costs of operations with other EMBs and

reduce the cost of electoral events.

Rafael Lépez-Pintor Jeff Fischer
Madrid Washington, DC

June 2005
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l. Introduction

This section of the report contains the main findings and conclusions drawn from case
studies on electoral costs in 10 countries. The case study approach is intended to
highlight the main issues raised in the survey questionnaires from 34 countries, the
results of which are included in a separate chapter of this report. The following coun-
tries were selected as illustrative of election management within different democracy
environments—from stable to transitional to post-conflict. Some of the nations were
chosen at least in part because they were also examined in a previous UNDP study
published in 2000, thus making it easier to obtain directly comparable information.
Other countries, meanwhile, were added based on geographic location and size of the
electorate.

A standard case study methodology was followed. A panel of authors and election
specialists was selected on-site.' Panel members were guided by a checklist template
as well as documentary sources and individual informants for consultation. The case stud-
ies were researched in the field and written between September 2003 and January 2005.

The case study reports generally include an outline of the current structure of each
nation's EMB, including appointment procedures, terms of office and scope of
responsibility, followed by a description of the legal framework for elections—prima-
rily concerning budgeting and funding provisions (i.e., reference to voter registration,
polling operations, campaign expenses by political parties and candidates and financing
of media access). The reports assess how the legal provisions regarding election
funding are actually followed in practice. They also consider the main obstacles—
political, financial, administrative or technical—to the application of the law in the
proper management of the electoral budget.

The case studies describe the electoral budgets and procedures of EMBs in both
non-election and election years. Voter registration costs, especially new registration
operations in conflict environments, are considered separately. The cost of polling
operations in the most recent general election is scrutinized by disaggregating budget
figures by main items and comparing them to previous elections to discover the main
reasons for change, if any. The cost of external voting operations is analyzed when it
can be separated from the aggregate electoral budget. International funding of
electoral budgets is categorized by area of application, i.e. whether awarded to the EMB
or to other election-related actors, such as domestic and international observer missions.

A number of cutting-edge issues are examined whenever information is available.
Among the questions directly addressed are the following:

! The authors are academics and practitioners with long experience in the field, most of them related to electoral
authorities as senior staff or international consultants.
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e Are costs related to political party finance for general operations and campaign
funding part of the electoral budget, or considered separately?

e What are the costs of planning and introducing new technologies> And are they
envisioned as cost-reducing strategies?

e [s civic education a cost in the budget of the EMB, a cost to political parties or
cost to NGOs or other civil society entities? Does the EMB share civic educa-
tion costs with other national or international actors?

Finally, the case studies offer an overall assessment of current and most recent prac-
tices in election budgeting, funding and cost handling, by describing election items
that have proved either more susceptible or more resilient to cost-saving measures.

Documentary resources most often consulted in the preparation of the case studies
included constitutions, electoral laws, laws on political parties, organization charts of
the electoral authorities, election bylaws and electoral budget documents. Professional
literature and Web sites were also consulted. And finally, informal and semi-structured
personal interviews were conducted with electoral authorities and specially qualified
informants, academics and practitioners.

Il. Working definitions of election costs
in a core-costing model

According to the current standard theory and practice of elections, the main expenses
are incurred for the following activities: voter registration, boundary delimitation, the
voting operation, counting and transmission of results, dispute adjudication, voter
education and information, campaigning by political parties and candidates, and
vigilance or oversight by party representatives and domestic or international observers
(Goodwin-Gill 1994; Lépez-Pintor 2000, OSCE 2001; EU 2002; IDEA 2002).
Consequently, electoral costs include all the costs incurred in undertaking such
activities, regardless of the kind of agency involved, whether national or local, public
or private.

1. Types of costs

The first five of the eight activities listed above—up to dispute adjudication—are
almost invariably conducted by various forms of EMBs (i.e., the executive branch of
government, officials under the supervision of an electoral commission or an inde-
pendent electoral commission). The sixth activity, providing voter education and
information, may be shared by electoral authorities, political parties and civil society
organizations, while the seventh (campaign activities) is exclusively conducted by
political parties and candidates. The main variable for cost analysis may therefore be
directly related to the specific organization or entity in charge of a given electoral
activity—one or several organizations within the national government, local
governments, judiciaries, private firms (e.g., quasi-public postal service and
telecommunications), NGOs and political parties.

The electoral budget during an election year may cover one or several elections, and
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in the latter case one should consider whether elections are held simultaneously or
separately on different dates. These factors heavily influence the overall budget
figures as well as their distribution by budget line item.

Number and time sequence of elections are variables that make it difficult to
compare electoral costs among different countries. It is not always easy to split budgets
and assign costs to different elections.

A distinction between personnel costs and operational costs is generally used as the
main structuring criteria in an electoral budget.

Opver time, there are fixed costs for the ordinary functioning of an electoral adminis-
tration; these costs are incurred independently of the occurrence of elections in a
given year. Variable costs, meanwhile, are those related to the actual conduct of
elections. Almost the entire budget for a specific election consists of variable costs.

With the term funding source, three main distinctions can be made. One is between
a) a separate electoral budget that is part of the consolidated budget of the nation and
b) election-tied funds that form part of the budget of public agencies whose main
responsibilities have little or nothing to do with elections (i.e. civil registries, police
and postal services). Another distinction, between national and international funding
of electoral budgets, is of utmost relevance in the case of post-conflict elections and
even second-generation elections in emerging democracies. A third distinction,
between public and private funding, is applicable primarily in regards to the funding
of political parties and electoral campaigns.

Electoral-budget costs that can be readily identified on a budget document are called
direct costs. There are also diffuse costs—those that may prove difficult or impossible
to accurately assess even if properly identified. This category can be further divided by
degrees of diffusiveness; for example, some costs for activities can be clearly identi-
fied, yet still cannot be disentangled from within the general budget of the agency
involved (i.e. the contribution of civil registries in providing information to EMBs for
the production of voter lists; or the production of voter lists by the national agency in
charge of censuses and statistics). Obtaining specific information about such costs is
frequently impossible because activity-focused cost audit are not often practiced by
organizations responsible for a multiplicity of programs, such as those mentioned
above. As noted above in the funding source category, other diffuse costs may include
actual costs hiding beneath the ordinary operations of agencies that lend various
forms of support to the electoral process (i.e., police force, postal services, school
systems, local governments and public TV). While these are real costs, they are
neither included in the electoral budget nor are they easy to assess in many cases.

An additional and very important distinction is between integrity costs and core
costs. This distinction may be essential for an adequate understanding of the funding
of elections, most notably in emerging and post-conflict democracies. It has much to do
with conditions ensuring a safe, politically neutral environment and a level playing field.

The integrity of the voting operation is mainly a function of voter security and ballot
security. Voter security includes ensuring the safety of individual voters and of voting
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and counting facilities; removing threats and intimidation factors; and guaranteeing
accessibility to polling stations. Security of the ballot implies arranging the voting and
counting in such a way that the voter lists, ballot papers, tallies and other result
records are tamper-proof. The main objectives are to preserve secrecy of the vote
(disposition of the voting booth), to avoid double voting (a safe ballot box, use of
indelible ink), and to eliminate undue manipulation of voting materials (printing
control, storage and transport). The presence of party representatives and electoral
observers—both domestic and international—may be required at the voting and
counting locations.

In summary, integrity costs generally concern security arrangements for registration
and polling places. They may include funding for international personnel serving as
part of the electoral administration; tamper-resistant electoral materials necessitated
by a low level of trust among contenders; long-term electoral observer missions; inten-
sive voter education campaigns and election publicity; and assistance to political
parties at national and local levels as part of a broader approach to capacity building.

Those costs routinely associated with carrying out elections are designated as core
costs. They are incurred independently of the degree of uncertainty and security of
the political environment and have to do with voter lists, voting materials, compe-
tence among polling officials, voter information, and organizational and logistical
arrangements. Core costs are assumed to be fixed rather than variable; integrity costs
are incurred when special and often unexpected expenses are required to ensure that
the process works efficiently.

The relative proportion of overall election costs that can be attributed to integrity or
core costs generally depends on how far removed the politics of a given country are

The cost of elections in peacekeeping environments tends to be $10-$30 per registered
voter (LOpez-Pintor, 2000). The overall post-conflict electoral budget ranges from
hundreds of millions of dollars in larger, more complex operations (Afghanistan, Angola,
Cambodia, Mozambique) to tens of millions in environments with better communications
and administrative infrastructure (Balkan states, Central America). The largest budget
might approach the expenses of a presidential candidate in a US election. As could be
expected in war-torn societies, integrity costs may amount to more than half the total
electoral budget. The following figures result from a dummy exercise on the cost of a
standard post-conflict election. This is an educated guess on core and integrity costs for a
country with a small or mid-size electorate of between 2million and 6 million. In this hypo-
thetical example, the largest part of the budget is funded by the international community
and paid in US dollars. A total of $52 million would cover: 1) core electoral costs, including
voter registration ($30 million); 2) two international observer missions ($2 million); 3)
support to domestic NGOs monitoring the polling ($1.5 million); 4) support to political
parties and media development ($1.5 million); 5) civic education (52 million); and 6) other
integrity costs, such as security and international staff ($15 million). The average cost per
registered voter would be $8.70-$17.30. (LGpez-Pintor, 2005).
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from conflict and lack of security. In a recent assessment of post-conflict elections, the
following dummy exercise offered a useful indication of how costs may be structured:

2. Developing a methodology for electoral cost assessment

A classification of electoral costs in the terms proposed above serves as the basis for
developing cost-assessment methodologies. The following steps are required:

A. Define the political environment—to be taken as a constant factor—a
necessary consideration regardless of whether a democracy is stable, transitional
or post-conflict.

B. Consider whether the electoral budget of an election year is covering one
or several elections; and in the latter case, whether elections are to be held
simultaneously or separately.

C. Separate fixed costs of the ordinary functioning of the EMB from variable costs
as specific for a given election—and then distinguish between personnel and
operational costs if relevant for the budget of a particular event.

D. Identify the list of election-related activities, which may include voter
registration, boundary delimitation, the voting operation, counting and
transmission of results, dispute adjudication, voter education and information,
and campaigning by political parties and candidates.

E. Separate core costs and integrity costs in relation to each of the activities
listed in D above.

E Consider separately the direct and diffuse costs incurred by different
organizations involved in electoral activities as core and integrity costs.
Quantify direct costs precisely, and estimate diffuse costs based on contextual
figures or best-educated guesses.

G. Identify the funding source for each cost category, whether national or
external, public or private.

H. Finally, make the necessary adjustments in comparing cost evolution over time
(increase/decrease in the overall cost or in particular budget line items) for
within a given country or among different countries, by including capital and
equipment investments as well as amortizations. In both cases, indexing the
currency in constant values for a given year may be necessary.

Table 1 shows the frequency and intensity with which different costs are incurred,
depending on the democracy environment. Three trends are apparent when
comparing electoral scenarios in stable, transitional and post-conflict democracies.
First, integrity costs are relatively higher in transitional than in stable democracies,
and still higher in post-conflict situations. This is primarily, although not exclusively,
due to the requirement of police and military to handle security at every stage of the
electoral process, frequently with the presence of an international force.

Second, diffuse core costs are particularly extensive in stable democracies where a
large part of the actual electoral expense is covered by budgets from different state
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administrations; in such environments, it is not always easy or feasible to quantify
which part of their budgets are devoted to electoral activities. On the other hand,
diffuse integrity costs are greater in transitional and post-conflict environments
because of the need for funding from a peacekeeping budget, which are difficult to
quantify. Diffuse costs attributable to political party finance are substantial and
difficult to quantify in both stable and other democracies.

Third, the existence and amount of vigilance costs could be reduced to some core
costs for party agents in stable democracies, but would expand to domestic and
international observers in the other democracy environments, especially in post-
conflict situations.

Part 1 - Table 1. Election Costs in Stable, Transitional and Post-Conflict Democracies

Stable Transitional Post-conflict
Core Integrity Core Integrity Core Integrity
Costs* Costs* Costs* Costs* Costs* Costs*

Voter High Not Relevant High Relevant Relevant  High

Registration

Boundary Relevant ~ Not Relevant Relevant  Not Relevant Relevant  Relevant

Delimitation

Voting : Very High High Very High  Very High Very High  Very High

Operation

Materials,

logistics

training

Counting and High Not Relevant Relevant  High Very High  Very High

Transmission

of Results

Dispute Relevant  Not Relevant High Not Relevant High High

Adjudication

Voter High Not Relevant Very High  High High Very High

Education &

Information

Campaigning Very High  Not Relevant High Very High Very High  Very High

by Political

Parties

Vigilance: High Not Relevant Very High  Very High Very High  Very High

Party Agents

Domestic Monitors

International Observers

* Cost categories include direct and diffuse costs.
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I1l. Election budgets and revenue sources for funding
the administration of elections

1. Election funding: legal framework and practice;
election budget processes and cycles

As a rule, electoral budgets tend to be part of the consolidated budget of the nation
on an annual cycle. In a non-election year, the budget for the electoral authority—
whatever shape it takes—is usually a line item of the national budget or is included
within the budget of the larger agency of which the electoral administration is part
(e.g., the Ministry of Interior). In an election year, the corresponding budget is funded
from the national budget by following ordinary or extraordinary procedures, depend-
ing on whether the elections could be anticipated or were called unexpectedly.
Flexibility is particularly necessary in parliamentary systems in which governments
may collapse unexpectedly or a prime minister may call an election at any time
within a given term of office.”

Almost invariably, electoral budgets are prepared by the electoral authority and
processed through the finance ministries for approval in the legislature. Most finance
ministries do not have the authority, at least formally, to curtail or amend an electoral
budget prepared by electoral authorities. Some exchange and bargaining between a
ministry and electoral officials may nonetheless ensue. In Australia, for example, the
Australian Electoral Commission (AEC) receives the major part of its funding through
government appropriations, which are acts of Parliament that authorize expenditures
and appropriate money from the Consolidated Revenue Fund to provide agreed levels
of budget funds to government agencies. Budget levels are agreed for the budget year
and three succeeding years, according to the stages of the election cycle. Adjustments
to funding to cover changes in operational and legislative requirements occur through
a formal process of New Policy Proposals involving ministers and the Expenditure
Review Committee made up of senior cabinet ministers. Appropriations are made on
an outcomes basis, and annual reporting is made in accordance with the outcomes and
outputs framework, including performance indicators and targets against which per-
formance can be assessed. Appropriations and all reporting occur on an accrual base,
so non-cash expenses (such as depreciation) form part of annual funding levels.

Improved information technology (IT) platforms have helped limit increases in the
costs of registration and elections in Australia over the past five years—operational
costs in a non-election year have increased by approximately 0.8 percent, and in an
election year by 1.3 percent. The Government and the Parliament place constant
pressure on the AEC (along with other publicly funded agencies) to continually
review its operational performance and to contain costs. The AEC will upgrade its [T
capabilities in the next three years to take advantage of the scanning and optical
character recognition technologies that can further enhance its roll management
systems and its management of elections.

2 A notable exception is Switzerland, where the electoral budget stays the same in election and non-election years.
This is due to the fact that there are almost always three to four referenda at the national level in a non-election
year and two to three referenda in an election year.
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Such a budgetary practice is better established in countries where the state adminis-
tration has achieved a certain degree of organizational maturity and the legal system
is stable. More frequently than not, standard budgetary practices are formally
followed at all levels of government (after influencing international financial and
monetary agencies as a requirement for aid and trade agreements). Otherwise, the
electoral budget for a fresh election after civil conflict, or elections in the midst of
unstable times, is usually made on an ad hoc basis and defined with participation of
international agencies (e.g., Haiti, Afghanistan). A kind of transitional situation might
be that of Cambodia, where elections are funded through a special account at the
National Treasury called the Trust Fund Account for Elections. Practically all contri-
butions for elections—private and public, national and international—are deposited
in this fund. Guatemala offers an interesting case where a fixed percentage of the
national budget (0.5 percent) is allocated by law for the ordinary functioning of the
electoral commission. In an election year, the commission follows standard budgetary
procedures in defining and requesting the necessary funds for the election.

Afghanistan presents a recent example of how elections are organized in a post-con-
flict scenario. The October 2004 presidential poll bore many similarities to other elec-
toral processes where the international community has been heavily involved in both
the political process and the practicalities of organizing elections. Those processes are
inclined to choose high-tech solutions, rather than low-tech alternatives, and a large
central election administrative bureaucracy with a distinct international component—
which together contribute to a staggering price tag for the electoral process. A unique
feature of the Afghanistan election was how early and suddenly the responsibility for
planning and implementing the election was handed to the government itself, at least
on paper. This marked the first time that a national election authority with no
previous experience in organizing elections was charged with implementing its first
election—even though the United Nations had a staff of more than 100 people on the
ground tasked to work on the electoral process and had the explicit mandate to
conduct voter registration prior to polling. The early transfer of responsibility for
organizing the elections from the United Nations Assistance Mission in Afghanistan
(UNAMA) to the national government became known as the 'Afghanization’ of the
electoral process.

2. Resource-sharing arrangements with other public agencies

A particularly common situation in stable democracies with highly developed state
apparatuses at the national and sub-national levels is that a number of electoral costs
are shared among the electoral administration and other public agencies. This is the
case with the making and updating of voter lists and district boundary delimitation,
voter information, the conduct of external and proxy voting, early transmission of
results, dispute adjudication, and security of the polling operation. Sometimes such
costs are easily identifiable within an electoral budget of the national EMB or of
another public agency. Frequently, however, there are diffuse costs within the state
and local administrations that cannot be sorted out as electoral costs since they are
part of standard costs of functioning state apparatuses (i.e., local governments, police)
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or of private organizations (i.e., private schools functioning as polling centers at no
cost). Such costs cannot be properly assessed unless program-focused cost accounting
is made by the implementing agency, which is not usually the case in most
governmental agencies dealing with a variety of activities (e.g., local governments,
census and statistical authorities or civil registries). A typical agency budget is normally
structured by separating personnel and non-personnel services (materials and
procurements), but it generally difficult to determine how much of each is devoted
to a given election-related activity (i.e. security, arranging for polling stations,
supplying information for voter lists) as part of the larger cost of operations of the
entire organization.

For example, in Spain and Sweden, voter lists are compiled in a national office of
statistics. Although the electoral authorities pay a fee for the lists, this does not cover
the full cost of the operation simply because there are hidden costs that could only be
ascertained by program-focused cost accounting. There are other hidden costs in both
countries, as in many others, related to the conduct of the polling operation by
provincial and local municipal administrations, the postal services, police and
embassies abroad.

Such a wide range of hidden costs is less likely in countries with small state infrastruc-
tures, where almost any electoral cost incurred at any level of government can be
easily spotted and referred to a general electoral budget for provision or refund by
whatever authority implemented a given election-related activity. For example, in
Cambodia and Guatemala, a local employee at the municipal level is exclusively in
charge of helping with civil registry and voter lists. Although the municipality
provides certain office support, both the main office and salary costs are covered in
the national electoral budget.

A number of templates of electoral budgets are included as illustrative examples of
budget structures in different democracy environments.

3. How much do elections cost?

One major finding regarding the overall cost of elections is the importance of the type
of democracy environment (i.e. stable, transitional and post-conflict) in determining
both the kind and amount of electoral expenses. The conclusions from previous
research, as described below, have been validated in the current study:

A very significant factor in explaining cost variations is duration of previous experi-
ence with multi-party elections. Significant cost differences exist between routine
elections in stable democracies, elections in transitional democracies, and elections
during special peacekeeping operations. In countries with longer multi-party
democratic experience, elections are consistently less costly than in countries where
such elections constitute a new undertaking. This trend cuts across regions, levels of
economic development, and even interruptions of electoral practice by military
breakdowns. Low electoral costs, approximately $1 to $3 per elector, tend to manifest
in countries with longer electoral experience: the United States and most Western
European countries; Chile ($1.2), Costa Rica ($1.8), and Brazil ($2.3) in Latin
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America; Benin ($1.6), Botswana ($2.7), Ghana ($0.7), and Senegal ($1.2) in Africa;
India ($1) and Pakistan ($0.5) in Asia; and Australia ($3.2).

In most countries that have less multi-party electoral experience, costs tend to be
higher, even taking into consideration elections that have taken place as part of peace-
keeping operations, where the cost per elector is highest: Mexico ($5.9), El Salvador
($4.1) and Paraguay ($3.7) can be mentioned in Latin America; Lesotho ($6.9), Liberia
($6.1) and Uganda ($3.7) in Africa; and Russia ($7.5) in Eastern Europe.

Thus, duration of electoral practice is in itself a cost-reducing mechanism, perhaps the
most important during the stage of democratic consolidation. Since a longer-term
perspective is by definition difficult when assessing election costs in new democracies,
the above findings offer strong support for the claim that efforts at capacity building
in electoral administrations are probably cost-effective in the longer term. These
findings also support the idea that establishing and consolidating a permanent
electoral administration as the repository for managerial capacity development with
regard to elections—within both the political and the administrative systems—is a
cost-effective practice.

As might well be expected, elections held as part of broader and longer-lasting peace-
keeping operations are the costliest of all. Nicaragua in 1990 ($11.8 per elector),
Angola in 1992 ($22), Cambodia in 1993 ($45.5), Mozambique in 1994 ($10.2),
Palestinian Territories in 1996 ($9), and Bosnia-Herzegovina under the Dayton
Accords ($8) are cases in point. This is not to say that a cost-effective approach can-
not or should not be used for special operations, but that it would function to a much
more limited extent than in simple transitional electoral politics or, indeed, in routine
periodic elections. In the Cambodian case, in which donors subsidized both elections,
it would be hard to demonstrate that the high-cost elections in 1993 (at $45 per
elector) were better organized or produced a more positive political outcome than did
those of 1998, which were run at costs closer to the standard of the politics of
democratization ($5). Somewhat less dramatically, both Nicaragua and El Salvador
also demonstrate that second elections after peacekeeping operations can be run
significantly less expensively: costs dropped from $11.8 in 1990 to $7.5 in 1996 in
Nicaragua, and from $4.1 in 1994 to $3.1 in 1997 in El Salvador. Consequently,
elections as part of special peace-making and peacekeeping operations should be
considered separately for both analytical and strategic policy purposes. (Lépez-Pintor,
2000, 76-77).

According to the research conducted for the CORE Project, elections cost more than
$20 per elector in Afghanistan (2004), $5 in Guatemala (2004), $2 in Cambodia
(2003), $4 in Spain (2004), and $2 in Sweden (2004). The projected per-elector cost
for the 2005 election in Haiti is $11. Costs in Guatemala and Cambodia are similar to
those in Spain and Sweden, respectively, but these similarities should be considered in
light of the fact that the former two countries are among the poorest in the world in
terms of per capita income, while the latter two are among the richest. Thus the
elections in Cambodia and Guatemala can be viewed as being much more costly.

A corollary to these findings is that the integrity costs of elections are reduced by
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efforts and investments to improve peace, security and national reconstruction, such
as disarmament, demobilization, integration to civilian life, inter-ethnic
reconciliation, and infrastructure development. Other electoral costs may remain
constant or even increase (e.g., personnel, high technology), but integrity costs will
certainly decline with democratic progress. Within the realm of core costs, progress
in building state apparatuses would normally imply that certain electoral costs may be
reduced or shared within the ordinary budget of other public agencies different from
the electoral administration (e.g., civil registries, postal services and police). As
national security, transport and communication infrastructures are of paramount
importance in determining integrity costs, so is state building with regard to core
electoral costs.

A second major finding is that core costs as a whole—especially in the areas of
personnel and advanced technology—tend to increase rather than decrease independ-
ently according to the degree of democratic consolidation. One main cause of this in
emerging democracies is the sheer institutionalization of a permanent professional
electoral administration, which in most countries is a bureaucratic organization in the
form of an electoral commission independent of the executive branch. A second set of
causes stems from the complexities of the political and party systems in countries with
federal, state and regionalized electorates, all of which may run different types of
elections under separate schedules; when high demands for voter information persist
(i.e., use of different languages); and when elections require special voter assistance
(i.e. external voting, proxy voting). A third cause is the increasing use of new
technologies, which may include computerization of office work, establishment and
update of permanent computerized voter lists, quick electronic transmission of results
on election evening, and introduction of electronic voting. All of these activities
are expensive.

In the specific scenario of emerging democracies, once peace is achieved and
reconciliation fares well, dramatic cost decreases may be expected—though not under
all circumstances (e.g., Ecuador, Kosovo and Nicaragua). The case of Cambodia
illustrates the decreasing cost trend and the fact that after a given point, no further
decrease can be expected. The substantial reduction of costs achieved by the National
Election Committee (NEC) from 1998 to 2003 can be explained by a series of factors
that are not all technical in nature. At the policy level and as a matter of pride, the
Government of Cambodia does not want to rely heavily on international assistance for
future elections. Eventually, the greater part of electoral costs will come from the
government's coffers. This, in itself, is a strong incentive to reduce costs. Electoral
assistance dropped substantially, from almost $19 million in 1998 to $10 million in
2002 to $6 million in 2003.

The 2002 reform of the legal framework in Cambodia was undertaken with the
double objective of improving and reducing the costs of the electoral machinery. For
instance, a permanent voter registry was introduced, and voter registration was
delegated to local administrations. In addition, expensive procedures were abandoned
or replaced with cheaper alternatives. For example, the practice of issuing a new voter
identity card (with photograph) for each election was replaced by the use of other
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identification documents, such as a new national identity card. The NEC was forced
to rationalize its internal practices and reduce the number of departments. The chair-
man of the NEC has said he believes that electoral costs in Cambodia should not vary
widely in future elections; if anything, he said, the cost of materials and salaries are
likely to increase slightly. Other possible contributing factors to larger electoral
budgets in the future may include capital expenditures to replace aging
vehicles, computers and other electoral items, and the necessity to provide for an
ever-increasing voter population.

In Guatemala, an assessment of election budgeting, funding and cost management in
recent years found that election costs have consistently increased overall and in almost
every single area. First, the 2003 election budget was more than twice that of previ-
ous elections after including foreign aid, but still around the average for Latin
America. A similar pattern observed in Guatemala at the time of these elections had
been seen previously in elections in Nicaragua in 2001 and Ecuador in 2002. In all
three cases these were third-generation elections which took place after acute social
conflicts, and each poll turned out to be more expensive and more poorly organized
than the previous national election. Given that a substantial part of Guatemala's
electoral budget was funded through foreign aid, this finding should be taken as a
warning to the international community to closely monitor election spending.

Second, the most expensive items in Guatemala were salaries and per diem given to
temporarily hired staff and polling station workers, although this cost has remained
relatively constant over the last five years at 125 quetzals ($15) for polling station offi-
cers—an amount that many poll workers did not consider equitable. This expenditure
was followed closely by the cost for voter list updates, although it should be noted
that updating of voter lists and rearrangement of the polling stations accordingly was
basically covered by external aid. Cost increases in the official national electoral
budget basically involved larger expenses for voter education and an increase in the
number of polling stations to 8,885. Over a five-year period, voter information and
education had the largest real growth in costs, most of which stemmed from an effort
to reach rural and indigenous populations in their own languages (half of the
Guatemalan population is of Mayan descent and does not speak Spanish). There is no
single item for which a cost decrease has been recorded.

4. Budget histories in the 1990s

As described above in Guatemala, electoral costs do not tend to decrease overall once
civil conflict and severe political turmoil have been overcome, although some line
items of expense may prove to be more sensitive than others to cost-cutting measures.
In other words, stability is much less expensive than civil conflict, but it cannot be
taken for granted that electoral costs will decrease once democracy is stabilized and a
state administration continues to develop. There are no grounds to expect that such
massive processes as voter registration and voting would not be subject to the same
challenges and expectations as other undertakings by a modern state administration
(i.e., tax collection, educational services, postal services and communications).

The remainder of this sub-section focuses on trends in cost evolution identified in
survey and case study research.
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There are more countries where electoral costs have increased during the last five
years than those where costs have decreased. In about half of the countries, the budg-
et was merely inflation-dependent and did not change in substance. The case of
Switzerland, with a constant electoral budget over the last five years, illustrated this
situation. In contrast, Canada, Spain and Sweden experienced high budget increases
due largely to automation of voter lists and early transmission of results, expansion of
postal voting, and intensive voter-information activities.

Although second- and third-generation elections following civil conflict tend to cost
less than the first post-conflict elections, there are cases showing the opposite trend.
In three Latin American countries (Nicaragua, 2001; Ecuador, 2002; Guatemala, 2003)
later elections were more expensive than earlier ones. (See European Union Observer
Mission reports for further information.)

Electoral expenses showing the largest growth tend to be for personnel and profes-
sional services. Sometimes this occurs following the establishment of an increasingly
consolidated electoral administration, as in Cambodia and Guatemala; at other times,
it stems from outsourced professional expertise in computer and telecommunication
fields, as in Australia, Spain and Sweden. Voter information and postal voting are
other expenses experiencing growth, especially in well-established democracies where
sophisticated voter-information efforts offer individualized notification of date and
place of the polling. For example, in Switzerland, voter information accounts for as
much as 50 percent of the entire electoral budget. According to the survey response
from the Australian Electoral Commission (AEC), the areas of operation experiencing
the greatest increase in costs related to upgrading the AEC Web site (developing the

‘virtual tally room'), administering a 40 percent increase in the volume of postal

/

voting, and also administering the increased volume of overseas voting together with
attendant security issues.

Postal voting within country and abroad is becoming increasingly popular, yet is quite
expensive. In Spain, for example, the cost per registered voter grew from $2.1 in 1996
to $4.1 in 2004. While reporting and accounting factors may explain a large part of
the growth, there is still considerable room for actual cost increases, which can be
explained by significant changes in the management of the electoral process. In any
case, cost increases have been much larger than the 10 percent increase in the num-
ber of eligible voters from 31.4 million in 1996 to 34.5 million in 2004. Some of the
discrepancy is related to the change in Spain's currency from the peseta to the euro as
well as the fall in the US dollar's value against the euro over the past couple of years.
These external factors are responsible for the estimate that at least 25 percent of the
current cost per registered voter should be considered ‘inflated’ by mere accounting
factors; taking this into consideration, the actual 2004 cost is $3 per registered voter.

Other factors are also responsible for the higher costs in 2004 compared with 1996.
The major significant changes in the management of elections in Spain over those
eight years included:
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e A dramatic increase in the number of registered voters abroad for whom
electoral material was mailed and processed (1.1 million people), plus other mail
services to normal voters. Moreover, information facilities to electors in and out-
side the country were improved (i.e., by providing online information). This
explains why the largest single line item in the most recent election budget was
postal and telecommunications expenses, which accounted for over 21 percent
of the entire budget;

e The increasing volume of printing and mailing by the Office of the Voter
Registry accounted for approximately 13 percent of the electoral budget, the
largest growth item in the budget. This increase resulted from higher levels of
external voting; and

e Rapid transmission of preliminary results on election night. This activity has
been improving technologically over time and now accounts for almost 10
percent of the total budget.

In Sweden, the cost of technology and Web communications is fairly high due to the
large investments that have been made. In addition, most of this work is done by
consultants instead of permanent staff—yet another reason for the high cost.
Voter-information efforts are mainly focused on the production of a magazine in 14
different languages (in addition to Swedish); placing information on the official Web
site; producing brochures; and advertising on television and radio. Brochures and films
in sign language and Braille are also produced. The cost for voter information is
around 18 million kroner ($2.3 million) for each general election; this number
increased by 60 percent between 1998 and 2002. Before the election to the European
Parliament in June 2004, the central EMB participated in the government's Democracy
Campaign by organizing information seminars for representatives from municipalities,
organizations, government agencies and schools. The authority focusing on schools
included information brochures in its general dissemination plan. The central EMB is
prepared to develop its information activities further before the general election in
2006; among the suggestions additions are the preparation of special information
packages for schools and immigrants.

Special investments in new technology and Web-based communication have been
made in recent years in Sweden. To fund them, a relatively high annual budget has
been granted to the central EMB. The cost of IT support and technology in 2002,
more than 20 million kroner, was almost double its usual cost. The new technology is
mainly used to produce a voter register, assist in accurate boundary delimitation and
in managing election results. In addition, election results are published electronically
immediately after the close of polls on Election Day.

Some countries show dramatic reductions in electoral budgets. The case of Cambodia
looks spectacular because the first elections were held as part of peacekeeping opera-
tion in 1993 and had an exceptionally high cost—nearly $46 per registered voter.
Subsequently, the cost dropped to $5 in 1998 and to $2 in 2003. Expense-line items
undergoing the greatest reductions in recent years include staff savings (Canada),
voter education (Australia) and voter registration after establishing a permanent
registry (Cambodia).
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In other countries such as Spain, however, no significant cost reduction was noted
from one election to the next—although in the longer term a number of cost-
reducing measures have been singled out. Spain's electoral authorities have gained
experience over the past 20 years with a number of cost-effective measures:

e Considerable savings have come from the decentralized printing of ballot papers
since the late 1980s (party lists are different in each of the 52 provinces), and by
widening the bidding to a larger number of firms. Savings of 50 percent or more
have been reported, moving the cost from 1.6 pesetas to 0.60 per ballot, a
savings of around $2 million per election;

e The cost of voter-information campaigns was reduced enormously in the early
1990s by limiting campaigning to the state-owned media where airtime is free.
Expenditures were reduced from approximately $13 million to around $1 million;

e Asindicated above, decentralizing the procedures for the preparation and appli-
cation of the budget, and making each agency formally accountable for its own
budget and accounting, appears to have been cost-effective; and

e The electoral authorities conducted a study on the feasibility of substituting
disposable ballot boxes for the currently used hard plastic boxes. Savings on
storage costs, as well as on some production costs, are expected as a result;
currently, about 30 percent of all boxes are unrecoverable after an election
regardless. This type of cost-effective measure has already been introduced in
other countries like Australia.

The expenses that remain constant vary greatly among countries. Examples include
fees to registration and polling officials in Canada or Guatemala; training in Australia;
general voter-information campaign by the EMB (Spain); voter education
(Cambodia); and every single budget line item (Switzerland).

5. Public funding of political parties

The source of funds for political parties varies around the world based on culture,
precedent and legal standards. In most countries in continental Europe, political par-
ties are at least partially funded from the national budget in the form of various types
of allowances, including those for regular party operation, functioning of parliamen-
tary groups of party representatives, and for campaign expenses in an election year.?
In the United Kingdom and the United States, private financing of parties represents
the largest portion of campaign expenses. In emerging democracies, there are
examples of the different legal models as well as of compliance in actual practice. A
mixed model with public and private financing is frequently established with an obli-
gation for disclosure by political parties and controlling authority held by the EMB.
More often than not, a legal vacuum exists regarding sanctions for non-compliance or
other enforcement mechanisms at the disposal of the implementing authorities.

In Australia, political parties and independent candidates receive public funding for
campaigning, as per the Commonwealth Electoral Act 1918 (the Act). Under the Act,
candidates or Senate groups are eligible for election funding if they receive a

3 Private funding in most of these countries is allowed, but it tends to be secondary in importance.
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minimum of 4 percent of the formal first preference vote in the division (House of
Representatives) or the state or territory (Senate) in which they stand for election.
The amount payable is calculated by multiplying the number of eligible votes by the
current election-funding rate, which is indexed to increases in the consumer price
index every six months and was set at $1.97* per vote for the 2004 election. The total
amount payable that election was $42 million.

Following an election, key participants in the electoral process are required to lodge
with the Australian Electoral Commission (AEC) various returns disclosing certain
campaign transactions. These transactions include donations received and electoral
expenditures by candidates and Senate groups; details of electoral expenditures, dona-
tions received; donations made to candidates and others by third parties; electoral
advertising by broadcasters; and published electoral advertisements.

Regarding political party financing, the disclosure provisions of the Act are intended
to improve the integrity of the electoral process by allowing the electorate to be well
informed about the major donors to political parties, groups and candidates as well as
the levels of some kinds of expenditures by those involved in the electoral process.
The AEC receives and processes the various returns required under the Act, makes
them publicly available for inspection (on the AEC Web site), and conducts a program
of compliance reviews of disclosures made by the political parties and associated enti-
ties. Even as the AEC's workload in administering these requirements and activities
continues to grow, it is frequently criticized by parties and members of Parliament
who are often interested in exposing the financial arrangements of their political
opponents while seeking at the same time to limit the transparency of their own
arrangements.

During the 2003-2004 period, some 184 annual returns were processed; 1,190 donor
returns were processed; and 102 compliance reviews were conducted. According to
the AEC Portfolio Budget Statements, the cost associated with funding and disclosure
activities during 2004-2005 was estimated to be $2.8 million.

In Spain, a mixed model applies, with public funding provided to political parties for
ongoing and electoral operations. Public funding for campaigning is not directly a part
of the electoral budget, and parties can also receive funds from private sources.
Campaign subsidies are calculated in proportion to the number of votes and seats
obtained. Political parties also receive funds from their membership, private donors,
their own investment revenues, and bank loans. Access to state radio and television is
free of charge and is managed by a special commission supervised by the electoral
committees.

Sweden has a rather peculiar mixed model that is based largely on informal
agreements among political parties. For one thing, any political party, candidate or
organization can conduct an election campaign. Organizations other than political
parties were involved in campaigning prior to the referendum in 2003 on replacing the
Swedish currency, the kroner, with the euro. Any business was able to fund campaign
organizations prior to this vote, and many did so.’ Regarding the financing of politi-

* All references to Australian electoral costs are in Australian dollars.
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cal parties, there is no system of regulation, although there is one law containing rules
and moral guidelines for political parties. There are no provisions for disclosure of
contributions to political parties; however, the political parties represented in parlia-
ment reached a mutual agreement in the 1960s to share information about sources of
contributions with each other, but not with the general public. Political parties are also
obligated to produce an annual report, which is also not made public.

There are four main sources of funding for Swedish political parties: direct public
funding, indirect public funding, income from party membership, and lotteries con-
ducted by parties or their affiliated organizations. The main source is direct public
funding given to political parties during election periods and between elections, with
the amount based on performance in the previous election and current representation
in the legislature. Indirect party funding is typically provided through the party-affil-
iated press, which is publicly subsidized. Although membership in political parties has
declined, income from membership still remains important, representing between
5-10 percent of the total budget of the two main parties in the early 1990s. Some
political parties or their affiliated organizations receive income from lotteries; the
Social Democrats are particularly successful in this respect. Although no law prohibits
political parties from receiving funds from private businesses, party leaders agreed in
the 1970s to refuse such contributions.

In Guatemala, public financing of political parties is established by the law. Parties are
entitled to free postal and telecommunications services from the calling of an election
until one month after its conclusion. Moreover, political parties receive public
funding in proportion to the number of votes obtained in the first round of the presi-
dential election, at a rate of 2 quetzals per vote, if and only if a party receives at least
4 percent of total valid votes. Disbursement is made under the control of the national
electoral commission, Tribunal Supremo Electoral (TSE), in four annual installments
between elections. Political parties may use public funds for either ordinary operations
or campaign expenses. The TSE has the responsibility for audit and control of party
finances and expenses. Before each annual disbursement, parties must submit a
detailed report of expenses. In the event that a political party does not abide by its
accounting and reporting obligations, the TSE may bring the party before the courts
in an effort to force compliance. Private financing is neither contemplated nor
prohibited, and no limit on campaign expenses is established in the law. It follows that
it would be extremely difficult to estimate campaign expenses except for the public
subsidies component, even if all parties complied with the obligation for disclosure
after elections.

In Cambodia, the Law on Political Parties states that parties should be funded through
their members' contributions, from income generated by lawful business activities,
from donations of private enterprises or individuals, and from the political party’s own
assets. Contributions from foreign firms, public or government institutions, and
NGOs are forbidden. Regardless of their participation in the electoral process, all
political parties are required to report annually to the Ministry of Interior their income

® The vast majority of businesses supported replacing the kroner with the euro, thus greatly tilting the balance of funding
in favor of the "yes" vote. Some analysts attribute voters' rejection of the euro at least in part to a backlash against the
huge amount of money spent by euro supporters.
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and expenditures, balance sheets, statements of bank accounts, and assets. These
documents are not available to the public. Regarding campaigns, the same law
establishes that the State shall provide funding for campaigning to political parties on
an equal basis; to date, however, this provision has never been applied. Existing laws
also require parties to report campaign expenditures and maintain a special account
registry showing their sources of income and expenditures. The registry must remain
available to the election commission for examination, if requested. The only actual
government contribution to campaigns of political parties comes under the provision
of free airtime on state radio and TV. The electoral authorities arrange free equal
access to airtime for political party campaign messages during the 30-day campaign
period. This, however, does not apply to local commune elections.

In Haiti, few provisions or policies had been determined regarding political party
campaign activities by the time the electoral budget was drafted and international
assistance was pledged for the 2005 elections. This oversight illustrates the uncertain-
ties and challenges that are typical of post-conflict environments.

In Afghanistan, the picture is also rather bleak even though laws regarding political
party contributions have been passed. The political entities registered to take part in
an election must have a dedicated bank account where all campaign contributions are
deposited, as stipulated in the Joint Electoral Management Body (JEMB) Regulation
on Political Campaign Finances. Each Afghan citizen or organization may contribute
up to 2 million Afghani ($47,000) to a candidate per campaign period. Any contribu-
tion greater than 1,000 Afghani must be recorded and reported to the JEMB. The only
kind of campaign contribution from a public source that can be accepted is in the form
of security services. Thus, current circumstances hold that no public money is avail-
able to political parties, its candidates, or independent candidates running for office.
Even though political entities are not allowed to accept funding from abroad, interna-
tional NGOs have been offering courses and advice on how to organize a political
party, develop a political program, and how best to run an election campaign in a
democratic environment.

6. Funding from the international community

In emerging democracies, the funding of an electoral budget by the international
community, totally or in part, is an important component of democracy assistance.
The amount varies from practically funding an entire election in a post-conflict sce-
nario to more limited support of a specific phase of the electoral process, such as voter
registration, civic education, and the provision of some materials like ballot papers
and indelible ink. In decreasing order of importance, the following are illustrative
country examples.

In Afghanistan, as in Kosovo since 2000, elections in 2004 were financed completely
by foreign donors, with an overall cost per registered voter of more than $20. An
additional peculiarity was the financial management of the election. Even though the
JEMB was responsible for the election, it did not have complete authority over
finances; that authority rested with UNDP and its Voter Registration and Elections
Project. According to a conservative estimate by the unit responsible for the election
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budget, more than $190 million was spent to obtain 8,128,940 ballots, resulting in a
cost of $23 per vote. This figure excluded all costs related to the security operations
conducted by 18,000 US troops and 8,000 ISAF (International Security Assistance
Force) soldiers. Other costs not included were related to expansive civic education
activities and logistic assistance provided by international NGOs but paid by individ-
ual donor countries; the total amount of such assistance may have amounted to more
than $30 million. More than 2,000 domestic electoral monitors were separately
funded by USAID. Special election support teams from the European Union ($2
million) and the Organization for Security and Cooperation in Europe (OSCE) were
also separately funded by their respective organizations.

The estimated total cost for the direct polling operation inside the country was $55
million. In addition, UNAMA spent almost $21 million, and support to the Ministry
of Interior for security cost a further $10 million. The latter funds were primarily spent
on salaries, new vehicles fitted with communication equipment, and other equipment
(except weapons and ammunition) necessary for the national police to perform its
duties. Not included in these totals was the $23 million contract to Global Risk
Strategies (GRS) to field 96 international staff to conduct security coordination and
perform logistical planning for the EMB in the field. In fact, to a very large extent,
GRS became the JEMB's field structure.

There was also the issue of funding external voting processes for Afghan citizens
living elsewhere, particularly refugees in neighboring Iran and Pakistan. Significant
resources were needed to set up and run, in fewer than 80 days, a registration and
voting operation in those two countries for more than one million potential voters,.
In Pakistan an in-person registration exercise was conducted prior to Election Day
(this was not feasible in [ran). On Election Day, both Pakistan and Iran offered in-per-
son voting at a limited number of polling centers, primarily near locations with large
Afghan refugee populations. The cost, excluding resources spent by host countries (in
particular, for security arrangements), amounted to nearly $30 million. This exercise
resulted in 818,189 votes being cast.

[t is not surprising that the 2004 elections in Afghanistan were so complicated to
arrange and proved quite costly. The election authority charged with organizing the
2004 presidential poll was faced with an electorate that had not experienced an
attempt to hold democratic elections in four decades. Instead, more than 25 years of
violence had dominated the political landscape and colored the political climate of the
country. A significant amount of money was therefore needed to recreate the election
authorities' infrastructure, as well as on civic and voter education to facilitate the elec-
torate’s understanding of a democratic electoral process. The electoral administration
had a huge pool of internationals teaching Afghans how to run elections via on-the-
job-training, which affected the cost of the election. Security concerns also played a
significant role. Preparing and organizing elections is more costly in a post-conflict
society, as much of a country’s physical infrastructure has been destroyed and large
segments of the population have moved internally or become part of a diaspora. The
late decision to allow eligible Afghan refugees in Pakistan and Iran to take part in the
poll further increased the costs.
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In Haiti, it is likely that a three-election event will be almost entirely financed inter-
nationally. As in Afghanistan and Iraq, the electoral budget in Haiti is illustrative of
the exceptional electoral setting in post-conflict societies. First, there is the overall
cost of approximately $10.5 per registered voter, not including political party funding
and international and domestic observer missions. The voter registration operation
alone will cost around $2.10 per registered voter. Typical of post-conflict situations,
infrastructure and technical equipment costs (i.e. transport, office space rental, com-
munications and computer facilities) will require approximately $2.30 per registered
voter. It should be noted that the electoral cost per registered voter in 2005 will be high-
er than it was ten years ago in 1995, when it reached $4 (Lépez-Pintor 2000, p. 74).

The total resource requirement for the period October 2004 to December 2005
amounts to $48,893,180, which is expected to cover personnel and operational costs
for municipal, congressional and presidential elections. The Haitian government will
finance the cost of 82 headquarters electoral staff and also contribute $2.9 million to
the extraordinary electoral budget, to which three main international donors (Canada,
the European Union and the United States) have committed $41 million.
International financial resources for operational items have been linked to objectives
of quantitative output through a result-based framework created by the electoral com-
mission. Of the $41 million committed by donors, which will be administered by
UNDP, $9 million has been allocated for voter registration to be conducted by the
Organization of American States (OAS). The international community has pledged
additional funding for security services and civic education and election observation
programs, including political party activities. The following countries and regional
organizations have pledged or are considering technical assistance opportunities prior
to the elections in Haiti: Brazil, Chile, Colombia, France, Japan, Mexico, Spain,
Venezuela, the Caribbean Community (CARICOM), and the Organization of French
Speaking Countries (OIF). The United Nations Stabilization Mission in Haiti
(MINUSTAH) is also preparing to establish a Trust Fund aimed at mobilizing addi-
tional resources for the elections as may be required. The substantial contribution of
the international community is the only hope to sustain the entire electoral operation,
as the national contribution amounts to less than 10 percent of the total budget.

International financial assistance for Cambodia has consistently decreased every elec-
tion since 1993. In 1998, international assistance funded almost 80 percent of the total
cost of the election, but this percentage declined to around 60 percent for the 2002
commune elections and to less than 50 percent for the 2003 national election. The
estimated cost per registered voter was $45.50 in 1993, but dropped dramatically to
$4.40 in 1998, and continued to decrease to $2.30 in 2002 and $1.70 in 2003.

For the 2003 national election, the budget was funded at 24,344,723,000 riels ($5.68
million) from a Trust Fund for Elections in the National Treasury and 24,931,681,000
riels from the international community. Seven billion riels were provided to the
National Election Committee (NEC) from UNDP; six billion riels was provided by
one donor country to the NEC through the Ministry of Finance; and only 536 million
riels went from donors directly to the NEC. The donors’ money covered, for the most
part, the non-salary, non-contingency budget costs. UNDP signed funding
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agreements with 12 donor countries and coordinated the earmarked funding to cover
all the various phases of the process in agreement with each country. The Cambodian
government's money was used almost exclusively for salaries.

The NEC accredited over 1,000 international observers, with two most important
observation missions being conducted by the Asia Foundation (305 observers) and the
European Union (some 120 observers). The approximate cost was $1.5 million for the
EU Election Observation Mission and $240,000 for the Asia Foundation observation
effort. These costs offer proof that international funding of civil society activities in
election monitoring sometimes comes in relatively massive amounts. For example, in
the 2003 Cambodian general election, external funding amounted to almost as much
as the entire electoral budget of the NEC.

In Guatemala, the electoral budget was generously funded by international assistance
up to $9 million (not including international observation missions), with assistance
provided mainly by Canada, Japan, Norway, Sweden, Switzerland and the United
States. Of the $9 million, $3.5 million flowed through the Organization of American
States (OAS) for technical assistance on voter lists, and the remaining $5.5 million
was provided directly to the national electoral agency. The distribution of this aid by
item was approximately as follows: voter registration, $2.5 million; voter education,
$2.5 million; purchasing of equipment, $2 million; and training for poll workers, $2
million. To a lesser extent, external aid was provided to civil society organizations
monitoring the elections. All in all, electoral expenditures amounted to around $23
million, which is equivalent to $4.6 per register voter. There were also several large
international observer missions, including particularly extensive ones from OAS and
EU, with an average cost of around $1 million each.

IV. Voter registration costs

The main issues regarding voter registration costs have to do with the type of
registration system (permanent versus ad hoc, automatic versus show-up update);
institutional locus responsible for voter registration (the EMB or a separate agency);
and degree of resilience in cost assessment (easily identifiable versus diffuse costs).
The following conceptual considerations, which are likely to be relevant to a correct
assessment of voter registration costs, are excerpted from a UNDP assessment mission
in Cambodia in August 2004.

1. General considerations on the purpose of voter lists in
comparison with other registries of people

Voter lists are meant for the exclusive purpose of recording the enfranchisement of
voters and facilitating the voting operation by which the citizens eligible to vote (with
given age and legal conditions) exercise their right to suffrage on a periodic basis.
Voter lists are the tangible proof of enfranchisement, and the quality of such lists is to
be judged according to their capacity to serve that specific purpose.

Other registries of people exist and are meant to achieve different purposes: civil reg-
istries, lists of residents, and different personal identification documents (i.e., identity
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cards, passports and driver licenses). The number of registries and the institutional
locations of each registry vary from country to country, depending on historical and
legal traditions.

Civil registries, which are usually based at local government levels, serve the purpose
of recording and certifying births, deaths and marital status. Certification by civil reg-
istry is the main proof of citizenship, which in turn is generally based on nationality.
Civil registries also offer proof of age—and both citizenship and age are the funda-
mental requirements for voter enfranchisement. Other lists are compiled to provide
citizens or residents in a country with certain personal documents, such as national
identity cards, passports or driver licenses. These activities are frequently undertaken
by some branch of the security administration, normally the national police, and these
documents exist for the purpose of personal individual identification. A third type of
registry is a list of residents, which may be compiled, maintained and updated by local
authorities in the districts of large cities, townships, communes or villages. These lists
may serve different purposes normally related to the delivery of public services at the
local level, and to provide information to higher levels of government for their respec-
tive action (i.e., correcting or updating other lists of citizens on which residence infor-
mation is required, like the voter lists). Finally, another kind of documentary record is
the population census, which is usually compiled every 10 years for the production of
aggregate statistics of the population at different territorial levels of a country.
Aggregate census information (but not data on individual persons) has many different
uses, including the definition of electoral constituencies, which may be based on pop-
ulation, and the allocation of parliamentary or local council seats to constituencies
according to population.

Voter lists should not be considered per se as registries of citizens or of residents.
Voter lists are intended neither to help with the identification of citizens, nor (even
less so) to serve as a resource for the quantification of the population of a given coun-
try. Voter lists essentially exist for the purpose of allowing individual voters to vote
only within a given constituency and at a given polling station.

In the production and maintenance of voter lists, the kind of links to be expected
between voter lists and other types of registries basically depends upon two factors.
One is the legal administrative tradition of a given country. The other refers to the
special circumstances under which voter registration is organized, most frequently in
the case of emerging democracies and post-conflict situations. In the latter case, prob-
lems stemming from a deficit of population statistics, civil registries and citizen iden-
tification, as well as significant displaced populations, may strongly influence the pro-
cedures whereby voters are registered. In general, the main link between voter lists
and civil registries is the requirement of a birth certificate as proof of citizenship
(which is normally defined by nationality) and, at least in the first instance, a proof of
residency (which would normally be required for the allocation of individual voters to
constituencies, polling centers, and polling stations). Voter lists and personal identifi-
cation documents are linked by the necessity for the voter to be identified at the bal-
lot box. Finally, the link of voter lists with population censuses can be found in the
facilitating role of census data for the organization of early voter registration, and the
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disaggregating of voter lists into constituencies. Also, population statistics may be
crosschecked with voter lists to assess the size or age of segments of the population
that will be eligible for enfranchisement at the present time or in the future.

2. Voter registration systems in a global perspective

Voter registration can be conducted on an ad hoc basis only for a specific election or
organized on a permanent basis either with periodic updating or with updating as a
more continuous process. Ad hoc registration occurs least frequently, with the excep-
tion of post-conflict elections, which are often conducted with an ad hoc registry of
voters. Nevertheless, there are exceptional cases even in well-established democracies
where a permanent voter registry was instituted only recently (i.e., Canada in 1997).

In addition, voter registration may be compulsory or voluntary for citizens. A global
survey of 124 countries by International Institute for Democracy and Electoral
Assistance (IDEA) found that compulsory voter registration is quite common in
Western Europe as well as in Central and Eastern Europe. In those nations, it is organ-
ized on a continuous basis whereby the voter is automatically registered on a voter list
after turning 18 years of age, with no requirement to appear before any public author-
ity. This system is based on individual citizenship and age information, provided from
either civil registry records or residents’ rolls compiled at local government levels.
Compulsory registration is not widely practiced in Africa or North America. In South
America, the two practices are evenly distributed. Again, much depends on the way
civil registries and residence records are organized.

Permanent voter registers are updated either on a continuous basis or at specific time
intervals, normally during the period immediately preceding an election. Continuous
registration requires an appropriate infrastructure to maintain the register either at the
electoral administration or at the civil register. This involves adding the names and
other relevant information for those who satisfy eligibility requirements (attaining cit-
izenship, satisfying residency requirements, and attaining voting age) and deleting the
names of those who no longer meet the eligibility requirements (usually because of
death and change of residency). Continuous registers are used more often than peri-
odic registers in all regions of the world, despite the complex machinery and high cost
incurred. It is important to note, however that voter registration through a periodic
voter register is ultimately a more expensive operation than maintaining a continuous
register (IDEA, 2002, p. 30).

3. Quality standards of voter lists

Democracy means rule by the people, and the purpose of a voter list is to register the
people who are eligible to exercise the right to vote. The following standards of
democratic quality are particularly relevant:

e Inclusion of all eligible voters. Any discrimination against individuals who are
perceived to be political opponents should be avoided, and special sensitivity
should be applied regarding certain sectors of the population that tend to be
more vulnerable to disenfranchisement (e.g., women, rural residents, illiterate

35



36

Getting to the CORE

individuals and ethnic minorities). Comprehensive and accurate voter registers
should be considered a prerequisite for free and fair elections (IDEA 2002, p. 33).

e Facilitation of the voting operation. In structuring voter registries, the funda-
mental guiding principles are simplicity of procedures and convenience for the
citizen. Because the exercise of a fundamental right is at stake, governmental and
administrative authorities must not hinder the exercise of that right or obstruct
election-related authorities. Simple administrative procedures must be put in
place, and the process for registering must be made as convenient as possible, for
example by reducing the need to travel long distances and eliminating payment
of heavy fees on stamps and photographs or having to appear several times at
registration centers (IDEA 2002, p. 25). This democracy standard requires that,
independently of how the list of voters is produced (for only one election or
as a permanent or continuous register), the voter lists must be publicly exposed
for a given period of time for additions, corrections or deletions on the initiative
of citizens.

There are also standards of technical efficacy such as the following:

e Accessibility to eligible voters (this should be considered a technical as much as
a democracy standard);

e Ease of use on polling day. This refers to the way in which the voter rolls are
disaggregated by polling center and the ability of voters to find their names on
the appropriate voter list;

e Updated lists either periodically or on a continuous basis; and

e A clean registry, which should discourage double voting and help produce accu-
rate electoral statistics. The main issues here are procedures for the deletion of
the deceased, the inclusion of changes of residence so that voters are registered
in the constituency where they live, and cross-checking to eliminate multiple
registrations of the same individual.

Since the achievement of absolute perfection in almost any ongoing population
record is unlikely, the main guiding principle for voter rolls, according to IDEA, is that
enrollment procedures "need to strike the right balance between the need to be rigor-
ous to ensure integrity of the rolls, and the need for flexibility to ensure that people's
rights to enroll and vote are protected.” (IDEA, 2002, p. 34).

4. Country experiences

In Australia, voter lists are automatically updated with civil registry information. The
Australian Electoral Commission (AEC) divisional staff continually process enroll-
ment information and enter it into the computerized Roll Management System
(RMANYS) in order to ensure an accurate and up-to-date electoral roll. This includes
information about newly eligible persons, electors changing addresses, and deletions
of electors who have left their enrolled addresses or died. The staff also process infor-
mation received from Continuous Roll Update (CRU) activities and elections. Data
matching programs undertaken in conjunction with other Commonwealth, state and
territory authorities have also assisted the AEC in confirming enrollment details for
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approximately 43 percent of occupied addresses that can be enrolled without the need
for direct contact with residents. The AEC also provides roll products for joint roll
partners (state and territory electoral bodies), senators and members of Parliament,
registered political parties, medical researchers, government agencies and authorities,
and the public. The costs associated with the roll administration activities in
2003-2004 amounted to $58 million (a period leading up to the national election),
and the estimate for the 2004-2005 financial year was $46 million.

In Sweden, the voter register is compiled on the basis of the civil register, which is
continuously updated by the National Tax Agency, the organization that since 1971
has been responsible for keeping a correct civil register. Before every election, the cen-
tral EMB acquires from the agency a complete voter register, which is extracted from
the database containing the civil register. The central EMB pays the agency a fee for
this information; the amount for the euro referendum in 2003 totaled 500,000 kroner
($64,000). The amount is calculated on the basis of the number of persons in the reg-
ister, with the per-name being 2-5 6re (1 kroner = 100 6re). The central EMB receives
the voter register in an electronic format and produces printed registers for each
polling station. This is done with the use of statistics and maps provided by the Land
Survey. The cost of dividing and printing the register by polling station is equivalent
to 300,000 kroner. Additional costs (almost 13.5 million kroner) involve the printing
and dissemination of voting cards to all eligible voters.

In Spain, lists of voters have a permanent automatic character. They are substantially
produced and updated with information based on civil registries and lists of residents
provided at the municipal level. Voter lists are handed to the provincial office of the
Office of the Voter Registry and then compiled at a national level. Lists were
updated on a yearly basis until 1998, when monthly updates were established. Lists of
voters are distributed to the municipalities for a five-day revision period before every
election. Following revision, the Office of the Voter Registry distributes voter lists
organized by booth to each polling station. Also, voter lists are distributed to political
parties, but not to the Ministry of Interior, which receives only aggregate figures of
voters at different levels of government.

Costs related to the routine production and monthly update of voter lists are part of
the ordinary budget of the National Institute of Statistics, which totaled 200 million
euros in 2004. The costs are not officially quantified separately in the organization of
the Institute's budget, but could be more than 15 percent. In its turn, the Ministry of
Interior includes all costs related to the use of voter lists at election times (13 million
euros in 2004). These costs cover reproducing the lists to be handed out to political
parties; postal communication to voters informing them of the reviewing period
before every election and of their specific polling locations; and the management of
external voting. This extensive outreach effort explains why voter registration-related
expenses have shown the largest actual growth over the last five years. The Ministry
must reimburse the Office of the Voter Registry for these costs.

Spain allows external voting by mail, both within the national territory and abroad
(the 2004 voter list consisted of 34,557,370 individuals, of whom 1.1 million were voters
living abroad). Voters from abroad are included in a separate list of absentee voters that
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is produced by the Office of the Voter Registry with information provided by Spanish
consular offices. At election time, consular offices share management of the ballot
abroad with the Office of the Voter Registry. Voters first apply for external voting at
the consular office; then most of the ballots are mailed directly to the corresponding
local electoral commission, and a smaller amount is handled directly by the consular
office for remittance in Spain. All external ballots—including those from within the
country—are supposed to be deposited at local electoral commissions within three
days following Election Day since the official vote counting must take place on the
third day. External voting operations have recently involved more than 600,000
people living in the country and 295,000 from abroad, amounting to 1.8 percent and
0.8 percent of the entire electorate, respectively. Voting abroad has continued to
increase over time, while in-country mail voting tends to remain unchanged (Ramos
Vadillo, 2003; Brugarolas Masllorens, 2003).

In Guatemala, voter registration costs amounted to 20 percent of the total electoral
budget in 2003. The rising cost was due to a particularly complicated method of
updating voter lists by which the voter lists and polling stations were split into two
sections: updated and non-updated. The process of updating the voter register by
allowing people to vote closer to their residence resulted in a split register—non-
updated voters and updated voters. This made the entire operation not only costly,
but also created much confusion among the electorate. A technical problem while
processing updated voter information produced an unknown number of legally
registered voters who could not be found on the updated register but were still on the
non-updated list; the problem stemmed from the fact that the electoral law states that
citizens must vote in the municipality where they are registered. The assessment by
the European Union Observer Mission concluded that a main liability of the electoral
process was the failure of organizing voter lists when allocating voters to polling
stations in accordance with the identification records previously given to the almost
two million voters who had updated their registration or registered for the first time.

This shortcoming was recognized as a major issue a few weeks prior to Election Day;,
but the problem could not be properly addressed by the national election commission.
As a consequence, many voters were unable to exercise their right to vote even after
the commission decided to allow for a tendered ballot in the first round for those duly-
registered voters whose names did not appear on the voter list of the corresponding
polling station (EU EOM Report, February 2004). Despite recent efforts to improve
the rate of voter registration, accounts continue to be received of actual, if not legal,
disenfranchisement of certain populations (primarily rural residents and indigenous
people). (Lépez-Pintor and Gratschew, 2002, 37).

In Cambodia, voter registration costs in 2002 were part of the commune election
budget and were close to $1.00 per registered voter. In 2003, the update of the list was
also part of the electoral budget and amounted to $0.50 per registered voter; the
update of a permanent registry in 2004 was estimated at $0.14. Therefore, this is a case
where registration costs were lowered in comparison to the overall cost of elections,
largely due to the establishment of permanent, automatically updated registries. The
cost of voter registration operations for the commune elections included the produc-
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tion of photographic identity cards for each voter. The total voter registration opera-
tion amounted to 20 billion riels ($4.9 million), which was included in the electoral
budget of the commune elections.

In 2003, Cambodia created a permanent voter registry based on the voter list used in
2002 for the commune elections. Registration operations were delegated to the
commune administrations but were closely supervised by the National Election
Committee (NEC). The operation was an update of the previous voter list: voters
already on the list did not need to re-register. Only those who had reached voting age
or who had moved from one commune to another were required to register. Under
this new system, no voter card was issued. As a result, the total cost of voter
registration amounted to 12 billion riels ($2.9 million) and was incorporated in the
2003 electoral budget.

In 2004, as required by the Law on the Election of Members of the National Assembly
(LEMNA), updating of the permanent registry entailed an annual voter registration
and revision of the list even if there were no upcoming elections. Voter registration
and list revision are conducted between October 1 and December 31 of each year.
Therefore, a new valid voter registry is generated each year. For these operations in
2004, the NEC prepared a budget of 3.7 billion riels that was approved and provided
entirely by the government. This amount was not part of any electoral budget. In
future, this recurrent expenditure may either be granted on an ad hoc basis as
happened in 2004 or eventually be integrated in the annual functioning budget of the
NEC. The cost of voter registration will likely continue to decline as the procedure
becomes part of usual commune administration operations. In 2004, savings had
already been realized on training and direct assistance to commune clerks.

Since registration operations are no longer conducted directly by the NEC, part of the
cost is now indirectly absorbed by the commune councils, which provide the
personnel. Although the financial burden of voter registration seemed to be ‘passed on'
to the commune councils, the NEC is bound to provide “appropriate training, capac-
ity building, facility, supplies and materials and budget to the commune and clerk to
enable the implementation of these responsibilities.” Regardless, these costs are
already lower than those of a periodic registration. The NEC also provides salary
supplement incentives to commune clerks for the additional administrative burden
during the annual update period.

In Haiti, as in Guatemala recently, the voter registration operation for 2005 will be
conducted with technical assistance from the Organization of American States (OAS).
Of a total electoral budget of nearly $49 million, some $9 million will be allocated to
the task of voter registration, which ideally will include the possibility of creating the
basis for a civil register, still non-existent in the country. The overall voter registration
process will be automated, and no manual registration will be made. All voters will
receive a digital card that will gradually replace the national identification card. The
OAS is planning to establish 615 offices for registration activities (400 registration
centers, 185 automated registration offices, and 30 automated registration mobile
units). The registration centers will be located in rural areas; the automated offices in
urban areas; and the mobile units in the semi-urban areas. The number of automated
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centers will be adjusted as required to reach a larger number of potential voters. It is
estimated that the registration process will take four months (March—June 2005). The
concept of operations also provides for the establishment of approximately 3,200
polling centers. All automated registration offices will also be considered as polling
centers, and voters will be advised where to vote during the registration process.
Haiti's provisional electoral council and the international donors have approved this
project, and the OAS is already implementing it.

The government will directly fund operating costs for approximately 82 staff at the
electoral council's central headquarters. Provision of $2,017,167 under this heading
reflects the need to hire voter registration officers. According to the electoral law of
1999, each voter registration office should comprise a staff of five: a president, vice
president, secretary, and two voter registration officials. The monthly salary of voter
registration officers is approximately $111, while voter registration officials receive
$97 for a two-month period.

Voter registration in Afghanistan prior to the 2004 election was particularly
complicated and even hazardous. The actual size of the electorate was unknown, and
identity card ownership was very limited among the population. Therefore, a nation-
wide registration exercise was implemented, resulting in what was regarded as a largely
successful registration drive. Due to the security situation, all registration centers were
required to have communications (satellite phones in most cases) and to be well
protected and mobile. Much money was spent on acquiring thousands of vehicles, in
addition to setting up the entire registration organization to run a computerized
register. With a $74 million budget, the voter registration exercise was the single most
expensive component of the entire electoral process. An additional $7.4 million was
spent on registering refugees in Pakistan the week before the poll. Unfortunately, the
voter register was never used in the polling stations on Election Day because voters
were allowed to cast their ballots in any polling station in the country. The EMB has
yet to decide how to turn the current voter register into a continuous voter registra-
tion process.

V. Cost management practices

A few general considerations are pertinent in a discussion of cost management. First,
expense processing and cost management are handled in very different ways in elec-
tions that are fully managed by international organizations (i.e., Cambodia in 1993,
Kosovo from 2000 to 2002, and Afghanistan in 2004); elections administered by
national authorities with substantial financial support from the international commu-
nity (i.e., Angola in 1992, Guatemala in 2003, and Mozambique from 1994 to 2004);
and elections fully handled by national electoral authorities (i.e., well-established
democracies). In the first scenario, expense processing is handled directly by the inter-
national agency in charge of election finances—the OSCE in the Balkans and UNDP
in other regions of the world. Budgeting, procurement and auditing procedures are
followed in accordance with the rules of the relevant international organization. In
financially sustainable, well-established democracies, expense management is con-
ducted by the relevant department within the electoral administration in accordance
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with domestic public management regulations, some of which might pertain specifi-
cally to election expense management. Finally, in situations where national electoral
authorities are only partly subsidized by the international community, management of
expenses charged to external funds tends to be totally or partly in the hands of inter-
national implementing agencies like UNDP and the International Organization for
Migration (IOM), or a regional organization like the OAS.

Another issue concerns the management of political party and campaign finance by
public agencies—an important and sensitive issue in both stable and emerging
democracies. As noted previously, significant variations exist among countries in terms
of public versus private funding, legal limits on campaign expenses, obligation for dis-
closure by political parties, and enforcement responsibilities of electoral authorities.
Total or partial public financing of political parties is already common in most democ-
racies, and in some countries such financing represents the fastest-growing electoral
public expense over the last five years (i.e., Canada). A correct assessment of cam-
paign costs and financing is of utmost relevance for reaching some sound conclusions
about whether the playing field is level for all parties and participants. The fact that
political finance reporting and control is methodologically complex and politically
sensitive should not keep it from the forefront in both election management analysis
and democratic quality assessment.

Regarding specific management practices, the following issues deserve attention:
procurement procedures, inventory control, cash transactions, cost overruns, budget
audit, high-technology investment and cost-effective measures. Each is described in
detail below.

1. Procurement procedures

Procurement procedures for equipment, services and supplies are generally prescribed
by government guidelines and practices, often complemented by EMB regulations and
practices. The guidelines have become increasingly standardized around the world
since the 1960s in response to regulations and pressure from international assistance and
finance agencies like the World Bank, the International Monetary Fund, and UNDP.

An interesting case of adapting general governmental prescriptions to the specificity
of election expenses is that of Spain. The state administration’s general procedures for
expense management are applied with some modifications: a given expenditure
requires financial clearance by the general expense-controlling agency within the
executive branch of government. This is to ensure that expenses are handled accord-
ing to budgetary and public contractual provisions. Until the mid-1980s, electoral
expenses followed standard clearance procedures, which made management burden-
some and dysfunctional due to the short timeline typical of the electoral process.
(Making funds available for an after-expense justification was the procedure actually
followed to make elections possible). Further legal reform introduced the modality of
permanent financial control; in this system, prior clearance for every expense is not
necessary, yet the controlling authority retains the right to examine electoral expens-
es at any given time in the process. Moreover, the Ministry of Interior must submit a
detailed report on expenses to Parliament after the election. As for expense manage-
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ment by the different agencies involved in the process, each agency may spend the
anticipated allowance in the budget from its own funds, with the understanding that
it will be reimbursed by the Ministry of Interior. Such expenditures might cover voter
registration expenses other than the current maintenance of the voter list to external
voting—and certainly polling operations at lower levels, which are managed by local
authorities.

The situation in Cambodia, an entirely different political-administrative environment,
illustrates the difficulties in obtaining disbursements of the budget. In practice, the dif-
ficulties concerning electoral funding stem from the Ministry of Finance's procedural
and administrative practices, which are not geared for quick response in the context
of election preparations. The standard finance procedures applicable to an ordinary
government department are not capable of responding to the National Election
Committee's exceptional time constraints in terms of procuring election-related mate-
rials and ensuring unavoidable cash-flow disbursements during the organization of
elections. In addition, direct funding from international donors or through UNDP
tends to be disbursed quite late in the process, sometimes even after the election, thus
creating additional cash-flow problems. In some cases, excessive earmarking may
hamper the timely utilization of funds and may require last-minute changes to fund-
ing agreements to fit the actual operational expenditures more flexibly.

2. Inventory control

As in the case of procurement, inventory of unused supplies is conducted according
to general government regulations and varies substantially among countries. For
example, in Spain an inventory of both used and unused supplies is made following an
election. Local municipal authorities are in charge of making an inventory and storing
electoral materials. They pass on this information to the national government's provin-
cial and regional delegates who, in turn, consolidate the inventories at the provincial
level and report to the Ministry of Interior. No special or unanticipated costs are
incurred in this activity other than current operational costs of the different adminis-
trations involved. Supplies that can be reused are stored on municipal premises.
Unused supplies, mostly paper products, are discarded or recycled at the local level.

Inventory control in Australia requires that arrangements for the storage of unused
supplies be included in the contract when ballot paper is purchased. This is treated as
Australian Electoral Commission inventory and is carried on the balance sheet at cost.
It is all processed electronically. In Canada, electoral supplies and materials are
tracked using the Supply Management System, which is an application developed in-
house that uses a weighted monthly average cost to estimate the value of unused sup-
plies. In Sweden, an inventory of unused supplies takes place after each election;
unused material without text, such as voting envelopes, can be used in future elections.
The central EMB always keeps in stock a certain amount of voting envelopes and
paper used for printing ballots. This stock is regarded as a reserve. The local EMBs
store materials used in polling stations, such as ballot boxes and polling booths. These
are normally made of strong, long-lasting material and do not need to be replaced
often, which is why they constitute a very low and rare cost in the budget of the EMB.
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In Guatemala, sub-national electoral commissions conduct an inventory of used and
unused supplies, focusing particularly on long-lasting materials such as screens and
ballot boxes, which are stored for the next election. The national electoral authorities
keep a record of all inventories. In Cambodia, all unused supplies are inventoried and
stored in a central warehouse. Each year, a committee for inventory is established and
performs its task for all departments of the National Election Committee. In addition,
the department of operations receives monthly reports on the movement of supplies
and materials in and out of the warehouse.

Developments in Afghanistan in 2004 illustrated some of the uncertainties and com-
plications that can arise from the electoral system itself. The electoral formula for the
presidency requires a run-off between the two top candidates if no single candidate
receives 50 percent plus one vote in the first round. In planning for this possibility
(which ultimately was not necessary because Hamid Karzai won more than 50 percent
in the first round), the electoral Secretariat had to purchase significant quantities of
polling day commodities such as tamper-evident bags, seals and indelible ink. These
unused materials are now stored in a borrowed UNICEF warehouse in Kabul.
Currently, the Joint Election Management Body (JEMB) and its Secretariat are trying
to decide where and how to store ballot boxes and other polling material. The JEMB
is fully reliant on the UN's inventory system and has not yet developed its own poli-
cies and procedures.

3. Cash transactions

Regarding payroll procedures and cash transactions, the rule is that salaries are seldom
paid in cash.® In general, cash transactions are limited to minor purchases and petty
cash. In Australia, for example, the election commission handles very few cash trans-
actions, and these are restricted to the use of petty cash (limited to $100 per transac-
tion) for which there are established controls and accounting procedures within the
organization. Likewise, deposits for the nomination of candidates and fees for party
registration can be paid in cash.

In Spain, small allowances such as per diem for poll workers are paid with checks and
bank transfers, although there have been cases when cash payment has been facilitat-
ed by local authorities. Special allowances for security services provided by the
National Police are included with salaries in the corresponding monthly payroll. (Per
diem assigned to polling and security officers was most recently established at rates of
about $60 and $98, respectively). In Sweden, the EMB handles no cash transaction
except for small purchases of certain office supplies.

4. Cost overruns

In general, the survey indicated that election managers tend to keep expenses within
limits anticipated under budgetary premises. Covering cost overruns does not seem to
be a major problem regardless of the kind of democracy setting: stable, transitional or

¢ There are some exceptions, including Cambodia. In that country, salaries are paid in cash but all other transactions are
made through bank transfer or by check.
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post-conflict. In the rare case of unanticipated expenses, electoral authorities have
requested and obtained from the government some extra funds whose potential neces-
sity was anticipated in electoral legislation (e.g., Canada, Guatemala, Spain), or the
expenses were netted against surpluses within the agency's approved budget (most
often in Canada).

5. Budget audit

Accounting procedures and audit practices in the surveyed countries generally follow
widely shared international standards, at least formally. Electoral expenses are normal-
ly subject to some internal audit at the EMB, plus an external audit by the national
accounting control agency. An annual audit cycle is the norm. Accounting generally
applies to income and expenses organized by broad chapters or budget lines (i.e., per-
sonnel, procurement services) encompassing the entire electoral operation. Program-
focused accounting is not usually applied (i.e., the overall cost of voter registration as
part of activities by the different agencies involved). Some specific country examples
and their variations are detailed below.

In Australia, the electoral budget requires approval by the Department of Finance on
an annual audit cycle. In Canada, the Office of the Auditor General may decide to
perform an audit or evaluation at any time. In Spain, all electoral expenses are audit-
ed by the national audit agency on an annual basis. This agency also audits the
finances and expenses of political parties. An internal audit by the Finance Ministry’s
auditor general can be made at any time during the process. In Switzerland, the budg-
et is audited by the Finance Committee and the Finance Delegation of the national
parliament. In Guatemala, there is an internal audit at the election commission and an
external audit by the National Controller General on an annual cycle. In Cambodia,
the budget is internally audited by the Ministry of Economics and Finance on a year-
ly basis; donor funds, however, are audited by external agencies. A national account-
ing audit agency remains to be established in Cambodia.

6. High-technology investment

New technology is not only considered a pressing necessity for electoral moderniza-
tion, but it has also become a status symbol for many organizations and countries. The
question is not whether to employ new technology, but how much to use and at what
cost. Examples below from countries at different levels of socioeconomic development
examine this feature of electoral systems.

In Australia, the Australian Electoral Commission (AEC) has proposed to upgrade its
Roll Management System (RMANS) and the supporting IT capacity. This will be
undertaken over a four-year period and will enable the RMANS to integrate with
other Web-based systems, exploit image and optical character-recognition technolo-
gies, meet e-government standards, and more easily adapt to new technologies as they
emerge. Pilot programs have been undertaken to test the use of optical scanning and
character recognition to process applications for enrollment and other forms. An auto-
mated postal voting system is also envisaged. The trials have successfully collected
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Continuous Roll Update (CRU) enrollment application data and transmitted the
information to a RMANS test database. The results of these tests will be reported to
government by June 2005. Over the next two to three years, the AEC will further
enhance the security of its [T network with the rollout of additional network attached
storage (NAS) servers to each division.

In Sweden, investments have been made in new technology and Web-based commu-
nication during the past few years. The cost of IT support and technology almost dou-
bled in 2002, when it was a little more than 20 million kroner ($2.6 million). In 1994,
the Swedish central EMB was first in the world to publish preliminary and later final
election results in real time on the Internet. Results for the parliamentary elections of
that year were reported through a reporting receiver to the central EMB (then locat-
ed at the National Tax Agency) directly from the polling stations. In the parliamen-
tary elections of 1998, the final election results were reported in this way also. The
central EMB was established as an independent authority in 2001, and one reason for
the structural change was to facilitate the installation of new technology.

In Canada, all aspects of the administration of federal elections, except voting, have
been computerized since the 1990s, and the systems are upgraded constantly. The
National Register of Elections was established in 1997 as a permanent voter list to
replace a door-to-door enumeration system, and this has resulted in considerable sav-
ings. Elections Canada also developed REVISE, a system used for the revision of the
preliminary lists of electors during an election and to oversee the integration of
changes into the Register. In 2003, Elections Canada developed REVISE-2, which
allows changes of address across all electoral districts. Also, a Web site has been devel-
oped on which a range of training materials, handbooks, forms, election returns, elec-
tion results and maps are made available.

In Spain, permanent voter lists are computerized and updated on a monthly basis.
Early transmission of results is facilitated by high-tech communication. The electoral
unit at the Ministry of Interior has developed a Web site with electoral information
and results. The use of electronic voting is being tried on a pilot scale. At the nation-
al level, a branch of the National Police—a civil guard composed of 70,000 individu-
als—voted by Internet for its Staff Advisory Committee in 2002 and 2004. On a much
smaller scale, a rehearsal with Internet and cellular telephone voting took place in four
small municipalities during general elections in May 2004. Prime Minister Zapatero
announced in August 2004 that electronic voting might be used in the referendum on
the European Constitution early in 2005. Apparently, electronic voting is seen more
as a way to encourage voter turnout than to reduce costs.

In other countries like Guatemala, office management and the voter registries are
computerized. Furthermore, quick vote counting and transmission of preliminary
results are subcontracted with a private firm. Nevertheless, there are no plans to intro-
duce other new technologies like electronic voting.

In Cambodia, the electoral list is compiled in a centralized database. For the past three
elections, lists for each polling station have been generated by computer. (A new com-
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puter system costing $220,000 was offered to Cambodia in 2001.) Efforts are ongoing
to improve technical aspects related to the sorting of voter names and the cleansing
of double registrations; the budget for this is around $20,000. There are plans to
change the software platform to one that is less expensive to maintain and to provide
computer equipment to all provincial offices, including networking capacity; the
prospective budget for these operations is $103,000. Such initiatives are bound to
improve the technical quality of the list while reducing the costs of technical
maintenance. The production of the list on CD-ROM will enhance its accessibility
and considerably reduce the cost for political parties to buy the list for their own use.

7. Cost-effective measures

Some final considerations regarding cost effectiveness in elections include the
following:

a) In the specific scenario of emerging democracies, dramatic cost decreases may
be expected once peace is achieved and reconciliation fares well. All steps
toward and investments in peace, security and national reconstruction—disar-
mament, demobilization, integration to civilian life, interethnic reconciliation
and infrastructure development—Iead to a reduction in the integrity costs of
elections. Other electoral costs may remain constant or even increase (i.e., per-
sonnel and technology), but significant integrity costs will certainly be reduced
with democratic progress. In addition, just as national security, transport and
communication infrastructures are of paramount importance in determining
integrity costs, state building is a key determination of core electoral costs.

Few would doubt that democracy is much less expensive than civil conflict, but
decreasing electoral costs should not be assumed once democracy is stabilized and a
state administration continues to develop well. There are no grounds to expect that
such massive processes as voter registration and voting are not subject to the same chal-
lenges and expectations experienced by other undertakings by modern state adminis-
trations (i.e., tax collection, educational services, postal services and communications).

b) Previous and current research indicates that duration of electoral practice is in
itself a cost-reducing mechanism, perhaps the most important one during the
stage of democratic consolidation. Since a longer-term perspective is by defini-
tion difficult when assessing election costs in new democracies, the research
findings offer strong support for the claim that efforts at capacity building in
electoral administrations are probably cost-effective in the longer term. These
findings also support the idea that establishing and consolidating a permanent
electoral administration as the repository for managerial capacity—within both
the political and the administrative systems—is a cost-effective practice.
(Cambodia was among the countries showing a dramatic reduction in the elec-
toral budget. The first election within a peacekeeping operation in 1993 cost
approximately $46 per registered voter; subsequently, per-voter costs went
down to $5 in 1998 and $2 in 2003.

c) In well-established democracies, electoral costs tend to increase due to personnel
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Part 1: Comparative Costs and Cost Management

expenses, high-tech investment and maintenance, and special efforts to enfran-
chise certain populations (i.e., aging people and citizens abroad). For example,
postal voting within country and abroad is growing and is rather expensive.

Concerning the cost of voter lists, a main lesson learned from previous research
(and still relevant) is that permanent registries promote both transparency and
cost-effectiveness, particularly when they are periodically updated with
corrections, additions and deletions without obliging voters to re-register.
Recent reforms in this direction have been implemented in a number of new as
well as older democracies including Botswana, Cambodia, Canada and Chile.
The single most important cost-cutting measure is probably continuous voter
registration. Given the huge costs involved in undertaking voter registration
operations for the first time, permanent registers that can be updated periodi-
cally will prove cost-effective in the long run (UNDP, 2000, pp. 126, 128).

Regarding the use of voter cards, a lesson learned is that allowing citizens to
vote with a variety of identification documents, such as a drivers license or
passport, rather than requiring a voter card, should be considered good practice.
The use of a voter card does not in itself add anything to democratization; fur-
thermore, the high cost of producing them, in addition to the tasks involved in
distribution, can deter voter turnout and otherwise delay or disrupt the electoral
process. Moreover, the use of voter cards does not prevent multiple voting,
which can be restricted by other means ranging from indelible ink to comput-
erized systems (UNDP, 2000, p. 126).

Expense line items undergoing the greatest reductions sometimes refer to staff
savings (Canada), voter education (Australia), or voter registration after estab-
lishing a permanent registry (Cambodia, Canada). In contrast, in other countries
like Spain, no significant cost reduction can be reported from one election to the
next, while in the longer term a number of cost-reducing measures have been
singled out. Spain's electoral authorities have developed experience during the
last 20 years with a number of cost-effective measures.

High-technology investment in itself should not be considered as a cost-effec-
tive measure unless it is related to products and processes leading to long-term
cost reductions in the electoral operation. Such would be the case with perma-
nent voter lists vis-a-vis ad hoc voter registration before every election. Indeed,
electoral authorities may reasonably expect some cost savings by introducing
new technologies.

Political party finance and campaign expenses fall largely in a grey area con-
cerning electoral costs. Some cost effectiveness can be expected in these areas
by filling the legal vacuums prevailing in so many countries (on issues like
expense limits, disclosure obligation, sanctioning and enforcement powers of
public authorities). Political parties may receive public subsidies and interna-
tional public aid, which are relatively easy to track and take into account; how-
ever, they may also receive funds from their membership, private donors,
investment revenues and bank loans, all of which may be hard to quantify or
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even estimate. Consequently, the issuance of legal provisions is a first step
towards transparency and likely cost-reduction of campaign expenses. Recent
research efforts in this domain have been undertaken by UNDP, IDEA, the
Federal Electoral Institute of Mexico and IFES.

In most well-established democracies and in an increasing number of the new
ones, the electoral budget is prepared by the electoral authority and processed
through the finance ministry for approval in parliament. The ministry does not
have the authority, at least formally, to curtail or amend an electoral budget pre-
pared by electoral authorities. Nevertheless, the government and the legislature
may place constant pressure on electoral authorities—along with other publicly
funded agencies—to continually review their operational performance and to
contain costs. In fact, constant concern over the budget by governments and
legislatures should be considered in itself as cost effective and as a tool for good
management because it encourages strategic and operational planning by the

electoral authority.
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Part 1 - Attachment I. Budget templates of electoral costs by country

Budget Template 1. Template of the electoral budget for the 2004
general elections in Spain

Personnel

Extraordinary services

Representatives of the state administration

Security forces

Electoral committees

Polling station officers

Arrangement of electoral premises

Local municipal governments
Non-personnel services

Forms, ballot papers and envelopes
Packing and distribution of forms, ballot papers and envelopes
Purchase of screens and ballot boxes
Setting, dismantling and transport of screens and ballot boxes
Storage of electoral materials
Paddle, pens, and other writing materials for polling stations
Transport for voters
Transport for polling station officers to courts of justice
Office materials
Telephone lines
Office support to electoral committees as per Art.13 of Electoral Law
Information on Election Day
Preliminary counting and transmission of results
Institutional voter information campaign
Expenses for setting up the Center for Information Collection
Coordination of meetings with other public administration agencies
Center for National Information
Incidentals

Payments to other state institutions
National Institute of Statistics INE (Office of Voter Registries)
Post office and Telegraph Organization

State Secretariat for Security (Police)
Total expenses
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Part 1 - Attachment I. Budget templates of electoral costs by country

Budget Template 2. Sample budget for election-related activities at a
standard municipality in Sweden

Salaries for polling station officials

Training of polling station officials

Production of materials

Transportation of material, postal votes, and staff

Renting of additional premises

Information services at the entrance of larger polling stations

Part 1 - Attachment I. Budget templates of electoral costs by country

Budget Template 3. Sample budget for the 2003 general elections
in Guatemala

Personnel services (wages, salaries, per diem and primes)

Non-personnel services (electricity, telecommunications, rentals, transport, maintenance and repair,
security and protocol.

Materials and procurement (food, stationary, lubricants, ink)
Office equipment and intangibles

Ordinary transfers (indemnities, paid vacations)

Unanticipated expenses (special expenses in the Central District)

Part 1 - Attachment 1. Budget templates of electoral costs by country

Budget Template 4. Sample budget for the 2003 general elections
in Cambodia

Salaries of commune election committees

Salaries of polling station officials

Salaries of provincial election committee members and officials
Salaries of National Election Committee (NEC) members and officials
Salaries of clerk assistants during registration

Salaries of commune clerks during registration

Salaries of officials counting ballots

Salaries of computer operators at NEC

Salaries of officials verifying ballots
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Part 1 - Attachment 1. Budget templates of electoral costs by country (continued)

Budget Template 4. Sample budget for the 2003 general elections
in Cambodia

Producing/printing training materials

Printing ballots

Transportation of polling materials
Producing/printing polling materials

Registration materials

Administrative process of 24 provincial election committees
Stationery

Gasoline

Administrative processes and other expenses at NEC
Materials, repair and telecommunication service
Public information

Media Center of the NEC

Transportation by air

Transportation of registration materials

Rental of loudspeakers for polling

Rental of loudspeakers for registration

Cost for battery re-chargers and acid refill

Rental of offices and polling stations for commune election committees
Training for commune clerks

Training for staff of provincial election committees
Training for staff of commune election committees
Training of polling station officials

Printing documents of legal service

Computer and photocopier repair

Purchase of five new photocopiers

Work consolidation conferences of 24 provincial election committees
Vehicles and materials maintenance

Papers, ink, and materials at NEC

Update computer programs at NEC

Electricity fee at commune election committees
Expense for mobile registration teams

Posting station lists and voter lists

Work consolidation conferences at NEC

Freelance workers

Donation of 45 motorbikes

Donation of stationery

Donation of ink

Total expenses
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Part 1 - Attachment 1. Budget templates of electoral costs by country

Budget Template 5. Sample budget for the 2005 elections in Haiti*

Civilian personnel

National staff

Operational costs

Salaries for voter registration and polling officers

Civic education and public information
Official travel

Facilities and infrastructure

Ground transportation

Air transportation

Naval transportation

Communications

Information technology

Security

Other supplies, services and equipment

Total expenses

*As proposed by the United Nations Stabilization Mission in Haiti, MINUSTAH, and discussed with donors.
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Part Two (Case studies) includes the full text of the country cases, including the names
of the authors and their professional backgrounds. The country reports are organized
into three sections as per the classification of democracy environments—stable,
transitional and conflict—as a main determinant of the overall electoral cost.

Part 1 - Attachment Il. Country reports by author

Stable Democracies/ Large and Medium=-sized Electorate

Australia Bill Gray, former chairman of the Australian Electoral
Commission: billgray@austarmetro.com.au

India T.S. Krishna Murthy, Chief Election Commissioner of the
Indian Electoral Commission: cec®@eci.gov.in

Spain Rafael Lopez Pintor: Ipintor@bitmailer.net

Stable Democracies/ Small-sized Electorate

Vijay Patidar, Officer of the Indian Electoral Commission

Sweden Maria Gratschew, International IDEA:
M.Gratschew®idea.int

Transition Democracies/Large and Medium-sized Electorate

Mexico Carlos Navarro, Research Director, Federal Electoral
Institute (IFE): cmnf99@ife.org.mx
Alberto Alonso Coria, Executive Director of
Registration, IFE alyco@ife.org.mx

Transition Democracies/Small-sized Electorate

Guatemala Rafael Lopez-Pintor: Ipintor@bitmailer.net

Conflict Environment/Large and Medium-sized Electorate

Afghanistan Staffan Darnolf: Staffan@darnolf.com

Iraq Jarrett Blanc, Chief of Party, Irag; IFES: jblanc@ifes.org
Conflict Environment/Small-sized Electorate

Cambodia Denis Truesdell, d.truesdell@undp.org

Haiti Felix Ulloa, former magistrate at the EMB in

El Salvador, current National Democratic Institute
(NDI) project director in Haiti:
fulloa@softhome.net, yaxpacsi@hotmail.com
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Part 1 - Attachment Ill. Cost concepts, definitions and measures

Core costs are the costs for human and material resources that are fundamental to conducting a
registration or electoral event.

Diffuse costs are the costs of services that are essential to the conduct of registration and elections,
but which are budgeted with other public agencies or departments and not shown directly in the budget
of the election management body.

Direct costs are the costs that are directly budgeted by the election management body (EMB) for
registration and elections.

Election cost/profile variables are tools of financial analysis for EMBs that blend operational and
financial data as performance measurements: 1) headquarters staff to registered voters, 2) poll workers
to registered voters, 3) budget to registered voter and 4) capitalization indicator. Ratio 1 measures the
relative size of the headquarters operation required to service the electorate; Ratio 2 measures the
relative number of poll workers required to service a polling station; Ratio 3 compares the budget of the
EMB to the size of the electorate (variations can include diffused costs); and Ratio 4 is an indicator of
the level of capital investment required to operate an EMB.

Fixed costs are the process-driven costs associated with maintaining and electoral infrastructure
whether elections are conducted or not.

Funding sources are the entities dispersing the funds or providing the services for the EMB's budget
and activities.

Integrity costs are the extra and often un-trackable costs occurring in transitional and post-conflict
electoral processes, which are required to ensure transparency, functionality and security.

Variable costs are the event-driven costs that occur as a result of registration for election activities.
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I. Summary of survey findings

Australia has a voting population of 13 million people, all of whom are compelled by
law to register and vote in national elections. The EMB responsible for the registra-
tion of voters and the conduct of national elections and referendums is the Australian
Electoral Commission (AEC), which was first established by statute in 1984.

The estimated operating budget of the AEC in the most recent non-election fiscal
year was A$111 million (US$87 million); its budget in the fiscal year (2004—2005) of
the most recent election was A$216 million, which included approximately A$42 mil-
lion in public funding of candidates and registered political parties. Overall costs have
remained relatively constant over the past five years with budget increases in a non-
election year in the order of 0.8 percent and in an election year around 1.3 percent.
In Australia, the single largest line item in the election commission's election-year
budget relates to costs associated with the employment of staff for the 7,000 polling
places. The average cost of conducting the 2001 national election in Australia was
A$5.09 per elector (costs for the 2004 election are still to be calculated).

Il. Structure of the EMB

The AEC is organized on a geographical basis with a Central Office in Canberra, the
national capital; a Head Office in each of the state capitals and the Northern
Territory; and a Divisional Office either located in or close to the 150 electoral
divisions (constituencies). Each of the states and territories are divided into electoral
divisions corresponding to the number of members in the House of Representatives.

Three people comprise the AEC:

e The chairperson (who must be a judge or retired judge of the Federal Court of
Australia and is a part-time member);

e The electoral commissioner (who performs the function of the chief executive
officer and is a full-time member); and

¢ One part-time non-judicial member (usually the Australian Statistician).

In addition to the Commission, there is a deputy electoral commissioner and an
Australian electoral officer (AEO) for each state and the Northern Territory. AEOs are
responsible for the management of national (and in some circumstances local)
electoral activities within their state or territory and are subject to the direction of the
electoral commissioner.

The members of the Commission, the deputy electoral commissioners and the AEOs
are appointed by the Governor-General (the Head of State), on the recommendation
of the government of the day.
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Each of the 150 electoral divisions has a permanent divisional returning officer who is
responsible for electoral administration in his or her division, in particular the main-
tenance of the electoral roll (register) and preparations for the next electoral event.

The AEC employs about 850 permanent staff, operating from 157 offices in 135
locations around Australia. At election time, the AEC employs an additional 65,000
people to administer the election processes.

Case Study 1 - Figure 1. AEC organizational ch

Commission  Commission Chairperson
Electoral Commissioner
Non-judicial member

* i E——
State/Territory
Management

Australian Electoral

Officers (AEOs) for

— O
Northern Territory
State/ No.
Territory  divisions
New South Wales* 52
Victoria 37
Queensland 28
Western Australia 15
South Australia 11
Tasmania 5
Northern Territory 2
*  The two ACT
divisions are managed
by the NSW AEO.
During election peri-
ods an ACT AEO is

applicable.
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I1l. Legal framework

The basis for electoral administration in Australia is found in the Australian
Constitution and the provisions of the Commonwealth Electoral Act (as amended) of
1918 (the Act). While the Constitution establishes the broad foundations for the par-
liamentary and electoral framework, the Act establishes the AEC as an independent
statutory body, lists its functions and prescribes in considerable detail matters such as
voter eligibility criteria, how the electoral rolls (voter registers) are to be maintained,
the way voting is to be conducted and even the format of various documents used in
an election, including the design of the ballot papers for both the House of
Representatives and the Senate. The Act also sets out the voting systems to be used
for both houses of Parliament and details the process by which the boundaries of
electorates are to be determined and redrawn from time to time.

The Act also regulates the funding of political parties, groups and candidates and
imposes an obligation of reporting and disclosure in relation to such funding. The
AEC receives and processes the various financial disclosure returns required under the
Act, making them public and available for inspection at prescribed times. The Act also
provides for public funding entitlements to candidates and parties on the basis of a set
formula prescribed in the legislation. The Act authorizes the AEC to conduct compli-
ance reviews and inspect the accounts of political parties. This element of the
Commission's responsibilities has been the center of ongoing controversy for some
time as various political parties and associated entities seek innovative ways to arrange
their financial affairs to either reduce or avoid disclosure reporting under the Act.

Other Acts of Parliament relevant to the functions and operations of the AEC include:

e Representation Act (1983)

e Referendum (Machinery Provisions) Act (1984)

e Aboriginal and Torres Strait Islander Commission Act (1989)
e Workplace Relations Act (1996)

In a recent decision handed down by the High Court of Australia, the chief justice
commented: “A notable feature of our system of representative and responsible gov-
ernment is how little of the detail of that system is to be found in the Constitution,
and how much is left to be filled in by Parliament....Leaving the Parliament, subject
to certain fundamental requirements, to alter the electoral system in response to
changing community standards of democracy is a democratic solution to the problem
of reconciling the need for basic values with the requirement for flexibility.” (Gleeson

CJ in Mulbolland v AEC [2004] HCA 41.)
IV. Electoral costs

a) AEC operating costs

Based on financial statements contained in the AEC Annual Report for 2003-2004,
the AEC had operating costs of A$109 million (US$85 million), of which approxi-
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mately A$56 million consisted of wages paid to permanent employees. Other major
costs included property leases (A$21 million), IT leasing (A$20 million), and the pro-
vision of a vehicle fleet (A$252,000). While operating costs for the 2004 national
elections are yet to be finalized, the survey response from the AEC suggests that the
costs incurred by the AEC for that event year will be A$216 million, an amount that
includes A$42 million in public funding for candidates and political parties.

b) Voter registration

AEC divisional staff continually process enrollment information and enter it into the
computerized Roll Management System (RMANS) in order to ensure an accurate and
up-to-date electoral roll. This includes information from newly eligible voters, from
voters changing addresses, and deletions related to death or changing address. Staff
also process information received from Continuous Roll Update (CRU) activities and
elections. Data matching programs undertaken in conjunction with other
Commonwealth, state and territory authorities has also assisted the AEC in confirm-
ing enrollment details at approximately 43 percent of occupied enrollable addresses
without the need for direct contact with the residents.

The AEC also provides roll products to state and territory (provincial) electoral bodies
that are joint roll partners, Senators and members of Parliament, registered political
parties, medical researchers, government agencies and authorities, and the public.

The costs associated with the roll administration activities in 2003—2004 amounted to
A$58 million in the period leading up to the national election, and the estimate for
fiscal year 2004—2005 is A$46 million.

c) Boundary delimitation

To ensure that the electoral divisions (for the House of Representatives) remain equally
representative (based on the principle of one vote, one value), the Act provides a com-
prehensive consultative process by which electoral boundaries can be amended or
redrawn when population fluctuations occur within divisions. Under the legislation,
redistribution is required when:

e the number of parliamentary representatives to which a state or territory is enti-
tled (calculated on a population-based formula) has changed;

e the number of voters in more than one third of the divisions in a state deviates
from the average divisional Enrollment by over 10 percent in three consecutive
months; and

e a period of seven years has elapsed since the previous redistribution.

The three members of the Commission play a central role in determining the redraw-
ing of the boundaries. Their decisions regarding the delimitation of boundaries are
final and cannot be appealed.

In the 2003-2004 fiscal year, costs associated with support of redistribution activities
amounted to A$967,000 (US$757,000).
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d) Polling operations

The AEC conducts parliamentary elections in accordance with the requirements of
the Act, which covers planning, management, evaluation and reporting of the conduct
of national elections.

Candidates for the House of Representatives stand for single member-electorates and
are elected using the majoritarian, full preferential voting system. Senators are elected
using the single transferable vote' proportional representation system; candidates
stand for a state or territory.

Costs associated with the conduct of elections are not available in disaggregated
format for the most recent election (October 2004), but the major costs of the 2001
national election were as follows:

Case Study 1 - Table 1. National election costs for 2001

Cost Category AS %
Staffing at divisional (electorate) level $28.4 million 445
Advertising $10.4 million 16.3
Election management $9.6 million 15
Enquiries service (call center) $3.6 million 5.6
Ballot paper production $2.5 million 39
Cardboard equipment production $2.0 million 31
Forms and equipment $1.7 million 2.1
Production and distribution of election leaflet $1.7 million 2.7
Training $1.0 million 1.6
Automated postal voting system $845,759 13
National tally room $615, 270 1
Storage and distribution $587,776 0.9
Computer support services $485,003 0.8
Overseas postal voting $359,042 0.6

According to the survey response from the AEC, the areas of operation that have
experienced the greatest increase in costs relate to upgrading the AEC Web site
(developing the "virtual tally room"); operating the national call center; administering
the 40 percent increase in the volume of postal voting; and the administration of
increased volume in overseas voting, along with the attendant security issues.
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e) External voting

In Australia, there are three forms of external voting—postal voting, pre-poll or early
voting, and overseas voting.

The Act prescribes a set of criteria that a voter must meet before being eligible for a
postal vote. These include living more than 20 kilometers from a polling place, illness,
physical handicap, caring for a person who is ill or infirm, or inability to attend a
polling place due to religious beliefs. When voters can meet one or more of these cri-
teria, they may either apply for a postal vote—so that at election time they will auto-
matically be sent postal ballot papers and a certificate envelope—or they can attend
a polling place and lodge a vote prior to election day.

There are other categories of voters who may be eligible for non-standard voting.
These include people without a fixed address, who may register as itinerant voters;
people who have had their names and addresses removed from the electoral roll for
security reasons (silent voters); and Australians working in Antarctica, who may also
register as postal voters.

In relation to overseas voting, people already enrolled to vote at national elections and
who are going overseas with the intention of returning to Australia within six years,
may apply to register as an ‘overseas elector.” This ensures that their names are not
removed from the electoral roll and that they are able to vote while overseas. Recent
legislative changes now permit Australian citizens to register to vote while overseas if
they meet specific eligibility requirements. There were some 10,636 overseas enroll-
ments for the 2001 national elections; the number of electors who voted while over-
seas during the 2004 election totaled 68,544.

The costs associated with the administration of these provisions for the 2003-2004
fiscal year totaled A$1.13 million (US$793,000).

f) Campaign finance

The Act provides for public funding of election campaigns. Election funding is paid
following each federal election, with payments made in two stages. The first payment
represents 95 percent of the amount due, based on the number of votes counted as of
the 20th day after the election. The second payment is the remainder due, once vote
counting is finalized and verified.

Candidates and Senate groups are eligible for election funding if they obtain a mini-
mum of 4 percent of the formal first preference vote in the division (House of
Representatives) or the state or territory (Senate) in which they stand for election.

Following an election, key participants in the electoral process are required to submit
to the AEC various returns disclosing certain election campaign transactions. These
transactions include donations received and electoral expenditures by candidates and
Senate groups; details of electoral expenditures; donations received and donations
made to candidates and others by third parties; electoral advertising by broadcasters;
and electoral advertisements published by print media outlets.
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The amount payable is calculated by multiplying the number of eligible votes by the
current election-funding rate, which for the 2004 election was set at A$1.94
(US$1.52) per vote. The total amount payable for that election was almost A$42 mil-
lion. (The election-funding rate is indexed every six months to increases in the con-
sumer price index.)

g) Political party finance

The disclosure provisions of the Act are intended to improve the integrity of the elec-
toral process by allowing the electorate to be well informed about the major donors
to political parties, groups and candidates along with the levels of some kinds of
expenditures by those involved in the electoral process. The AEC receives and
processes the various returns that are required under the Act, makes them publicly
available for inspection (on the AEC Web site), and conducts a program of compli-
ance reviews of disclosures made by the political parties and associated entities. The
AEC's workload in administering these requirements and activities is growing and, as
previously indicated, is often the subject of criticism by parties and members of
Parliament who often seem interested in exposing the financial arrangements of their
political opponents while seeking at the same time to limit the transparency of their
own arrangements. It should be noted that in Australia there is no cap on political
party or candidate expenditure.

During the 2003-2004 fiscal year, some 184 annual returns were processed; 1,190
donor returns were processed; and 102 compliance reviews were conducted.

According to the AEC Portfolio Budget Statements, costs associated with funding and
disclosure activities during 2004—2005 were estimated at A$2.8 million (US$2 million).

h) Civic education

There are also three Electoral Education Centers (in Adelaide, Canberra and
Melbourne) that offer presentations for the public and, more particularly, school
groups. Participants are introduced to Australian democracy, work with interactive
computers and displays, and conduct a mock election. Some sessions are designed to
meet school curriculum requirements or the needs of particular groups. In addition,
AEC officers visit schools and community groups to present electoral education and
information sessions.

Although the primary responsibility for civic education rests with the state and terri-
tory governments, the AEC has developed a national strategy for the delivery of pub-
lic awareness programs to target groups identified as youth, indigenous groups, the
homeless, non-English speaking groups, and professional organizations.

During the 2003-2004 fiscal year, some 119,837 people were recorded as having par-
ticipated in educational and information sessions conducted by AEC staff and a fur-
ther 109,526 people visited the Electoral Education Centers. Costs associated with the
development and provision of educational services totaled A$4.2 million (US$3.3 mil-
lion) for 2003-2004 and are estimated to be A$5.5 million for 2004-2005.
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i) Cash transactions

The AEC handles very few cash transactions. They consist of petty cash disburse-
ments—Ilimited to A$100 (US$78) value per transaction—for which there are estab-
lished controls and accounting procedures within the organization.

j) Inventory control

When ballot paper is purchased, arrangements are included in the contract for the
storage of unused supplies. This is treated as AEC inventory and carried on the bal-
ance sheet at cost.

k) New election technologies

The AEC has reported that it proposes to upgrade its Roll Management System
(RMANYS) and the supporting IT capacity. This will be undertaken over a four-year
period and will enable the RMANS to integrate with other Web-based systems,
exploit image and optical character-recognition technologies, meet e-government
standards, and more easily adapt to new technologies as they emerge.

Pilot programs have been undertaken to test the use of optical scanning and charac-
ter recognition to process applications for enrollment and other forms. The trials have
successfully collected Continuous Roll Update (CRU) enrollment application data
and transmitted the information to a RMANS test database. The results of these tests
will be reported to Government by June 2005.

Opver the next two to three years, the AEC will further enhance the security of its
IT network with the rollout of additional network attached storage (NAS) servers to
each division.

1) International financial assistance

The AEC does not receive international financial assistance for the conduct of elections.

V. Overall assessment

The AEC is a modern and technologically advanced organization operating within a
strong and transparent legal framework. It is accountable and open to the scrutiny of
the Parliament and to ordinary citizens. It is an independent statutory body with per-
manent staff of 850 employees, plus an additional 65,000 part-time employees added
during national elections.

The cost of operating the AEC in a non-election year is around A$111 million (US$87
million); the total costs in the most recent election year were double that, at A$216
million. The accountability framework is based on regular external auditing by the
Australian National Audit Office and ongoing detailed parliamentary examination of
the AEC budget and its performance.

The AEC receives the major part of its funding through government appropriations,
which are acts of Parliament that authorize expenditure and appropriate money from
the Consolidated Revenue Fund to provide agreed levels of budget funds to govern-

65



66

Getting to the CORE

ment agencies. Budget levels are agreed for the budget year and three forward years,
according to the stages of the election cycle. Adjustments to funding to cover changes
in operational and legislative requirements occur through a formal process of New
Policy Proposals involving ministers and the Expenditure Review Committee made up
of senior cabinet ministers.

Appropriations are made on an outcomes basis, and annual reporting is conducted in
accordance with the outcomes and outputs framework—which includes performance
indicators and targets against which performance can be assessed. Appropriations and
all reporting occur on an accrual base, so non-cash expenses (such as depreciation)
form part of annual funding levels.

The overall budget of the AEC has remained relatively constant over the past five
years notwithstanding the installation of improved IT platforms, which have
enhanced the operations of the AEC. Operational costs in a non-election year have
increased by approximately 0.8 percent, and in an election year by 1.3 percent. The
government and the Parliament place steady pressure on the AEC (along with other
publicly funded agencies) to continually review operational performance and to con-
tain costs. The AEC will move in the next three years to upgrade its IT capabilities
and to exploit the scanning and optical character-recognition technologies to further
enhance its roll management systems and its management of elections.
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regarding the working of the Constitution are based on various reports by the
National Commission.®

I. Summary of findings

To date, there have been no authentic, overarching studies assessing the cost of elec-
tions in India. A few attempts have been made, but all have been piecemeal approach-
es. One undeniable factor is that the absence of serious enforcement of the legal pro-
visions requiring political parties to maintain accounts and to have them audited with
respect to election expenditures means there is a clear lack of transparency in this area.
Undoubtedly, unaccounted money in the form of cash expenditures operates in a
major way and distorts any sincere attempt at documenting expenses. Hence, election
expenses described in this report should, at best, be regarded as educated guesses.

On the one hand, political parties and candidates in India spend much more money
than in other countries of parallel economic development. Yet at the same time, the
cost of holding elections in India per registered voter is quite low—about 28 rupees
($0.62).° The introduction of electronic voting machines in all 688,000 polling
stations in India produced a saving of 8,800 metric tons of security papers for printing
the ballots, as well as other substantive cost savings in transporting, storing and secur-
ing those ballots. In general, the amount of money required by the Election
Commission to conduct each successive general election continues to increase, but the
government has not hesitated to make available the necessary funds, including those
required for introducing new technology. As noted above, the areas of political party
finance and campaign finance are not transparent, leading to lack of good governance;
to date, though, no major effort has been undertaken to reform the existing system.

Il. Structure of the EMB

India is the world's most populous democracy, with more than 672 million registered
voters, and holding an election is a mega-event. The Election Commission of India
(hereinafter referred to as the Commission) is responsible for the oversight, direction
and preparation of the electoral rolls as well as election-related interaction with
Parliament, to state legislatures, and the offices of president and vice president. The
Commission is highly independent of the government and is generally able to provide
a level playing field for all political parties and candidates during an election. There

7 See Election Commission of India's Web site at http://www.eci.gov.in/.

¥ See reports of The National Commission to Review the Working of the Constitution, available online at
http://lawmin.nic.in/ncrwc/ncrwcereport.htm.

? The basis is the total expenditure of the Government of India at 13,000 million rupees, and 17 times the expenditure
of state of Madhya Pradesh.
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are three commissioners, one of whom is designated as the Chief Election
Commissioner. The commissioners are appointed for a period of five years or until
they attain the age of 65, whichever is earlier. The terms and conditions of such an
appointment cannot be varied to one's disadvantage during the course of an appoint-
ment. What is noteworthy in India’s case is the procedure for removal. Only the
president of India can remove the Chief Election Commissioner, a step that requires
the same procedure prescribed for the removal of a judge from the Supreme Court and
High Courts, i.e., by a formal impeachment in the Parliament on account of proved
misconduct or incapacity. Other election commissioners can be removed by the presi-
dent only at the recommendation of the Chief Election Commissioner. Once appoint-
ed, they do not depend on the mercy of the ruling party or the government, thus
enabling them to exercise powers independently, impartially and with an even hand.

India is a federal country; there are 28 provinces (called 'states’ in India) of varying size
and seven union territories. Each of the federal entities has a subordinate officer of the
federal Election Commission, called the chief electoral officer (CEO), along with a
few other officers. Although the CEOs and other key officials are drawn from the fed-
eral civil service posted in the respective state, their names are selected by the
Commission from a list submitted by the state government. They cannot be transferred
or removed without agreement from the Commission, which therefore has substantial
control over these important officials. In the districts, there are electoral registration offi-
cers and district electoral officers who work under the supervision and control of the
Commission. All officials, from top to bottom, are deemed to be directly responsible to
the Election Commission of India during all election operations—an Indian innovation
whereby the Commission retains a firm grip over all electoral staff and machinery as part
of its mandate to ensure the impartial and neutral conduct of elections.

Authority to conduct elections to the first two levels of governing structures—the
national Parliament and state legislatures—is vested in the National Election
Commission. Local elections to urban and rural bodies, meanwhile, are conducted by
various State Election Commissions set up by the respective states. This discussion of
the cost of registration and elections will be confined to the first two levels of
elections, which are popularly called ‘general elections.’

I1l. Legal framework

Surprisingly, there are no direct legal provisions on the issue of election funding, or
for that matter, on any other aspect of political party finance. The limited (but impor-
tant) provision relating to control of election expenditure is laid down in the
Representation of People Act (1951). There is no mention of how political parties are
to raise money needed for election campaigns or for meeting their day-to-day expens-
es. It was only in 1996, through a decision of the Supreme Court," that certain guide-
lines were established: political parties are required to file tax returns (as per section
13A of the Indian Income Tax Act, 1961) in order for the contesting candidates of
those parties to benefit from an exemption from the prescribed ceiling of the election

10 See the decision of the Supreme Court of India in Common Cause, A Registered Society V/s Union of India, Writ Petition (Civil)
No. 24 of 1995, dated 4 April 1996.
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expenditure. Another reference to political funding is contained in section 293A,
which was introduced through an amendment in 1985, of the Indian Companies Act
(1956) This section stipulates a limit of 5 percent of the average profit for the last
three years can be paid by a company to a political party or to a person for political
purposes. Another indirect reference is contained in the regulations of the
Commission. where media prime time is made available free to various national and
state political parties for election campaigning.

There are two important and relevant features of Indian bureaucracy that must be
noted because they contribute greatly towards reducing the Commission's direct
election costs. The first is the crucial office of the district magistrate (variously known
as the district collector or the deputy commissioner of the district)}—an institution
established by the British during colonial rule. On average, one district is equal to a
parliamentary constituency. The district magistrate is the leader of all district-level
government officials and coordinates their work. Since the holder of this office is desig-
nated as the district election officer (often also as returning officer), the control by the
Commission over the whole of the government machinery of the district is substantial.

The second feature is the tradition of the bureaucracy as neutral and impartial and the
Commission's legal power to requisition the services of federal and various state gov-
ernment units, including a large reservoir of public sector employees, without having
to pay for their services for the period of deployment to the Commission for electoral
duties. Therefore, there are certain costs related to these government employees,
whose services are taken over by the Commission as part of its requirement to find
close to 4 million individuals to staff more than 688,000 polling stations, that go
unnoticed. It also becomes difficult to calculate this hidden cost—a cost that might be
apparent in other countries.

IV. Electoral costs

a) Election Commission's ordinary operations

According to the Government of India's Ministry of Law, Justice and Company Affairs
(Legislative Department), the official expenditures for the conduct of elections have
been increasing steeply in each successive general election. Without adjusting for
inflation, the estimated cost of the 2004 general election is 125 times greater than the
cost of the first general election held in 1952.

For the 14 general elections held in India to date (from 1952 to 2004), the official
costs as computed by the government are listed in Table 1 next page."

' See the Web site of the Election Commission of India at http://www.eci.gov.in/MiscStats/misc_fs.htm
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Case Study 2 - Table 1. Election costs between 1952-1977

Year of Expenditure % increase or
general incurred decrease over the
election (in million rupees) previous general election
1952 104.50 ($2.4 million) =

1957 59 (-) 43.54

1962 73.20 (+) 24.06

1967 107.97 (+) 47.5

19M 116.09 (+) 7.52

1977 230.37 (+) 98.44

1980 547.74 (+)137.77

1984 815.13 (+) 48.82

1989 1,542.20 (+) 89.20

1991 3,591.02 (+)132..85

1996 5973.44 (+) 66.34

1998 6,662.22 (+) 11.53

1999 8,800 (+) 32.09

2004 13,000 (+) 47.73

Case Study 2 - Figure 1. Increase in the cost of general elections between 1952 and 2004
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These figures refer to the amounts spent by the Government of India (including the
Election Commission of India) and not the amounts spent by state governments, polit-
ical parties and candidates, and other actors involved in the electoral process.

Another cost is for deploying observers who monitor the process of elections in each
constituency by following various directions issued by the Commission. There are
two types of election observers appointed by the Commission: general observers and
expenditure observers. The Commission appoints senior civil servants who either
have vast experience in election and general administration and who have worked as
district election officers and returning officers, or who have intimate knowledge of
taxation, audit and accounting matters. Because of this deployment, the cost of con-
ducting an election increases, but the monitoring costs are considered money well
spent. The observers act as the eyes and ears of the Commission in the field and keep
the Commission abreast of what is going on in various constituencies.

b) Voter registration

Although the operation of updating the voter register is huge, most of the costs
remain hidden. This work is carried out in a decentralized manner by electoral
registration officers. Under the Representation of People Act (1950) and the
Registration of Electors Rules (1960), there are intensive revisions and summary revisions of
the electoral rolls (in addition, sometimes for special reasons, the Commission orders
a special revision of the electoral rolls). On average, the number of voters grows by two
percent each year, reflecting the rate of population growth in India. There is a need
to update the rolls on a continuous basis as well. Between the two revisions of
electoral rolls, therefore, continuous updating goes on by adding the names of persons
who reach 18 years of age as of 1 January each year.

Of course, the cost goes up substantially when an intensive revision of voter rolls is
undertaken (generally once every five years) in which enumerators visit households
from door to door to register voters (active registration). In the summary revision
(passive registration), updating of voter rolls occurs by calling on prospective voters
and political parties to apply or to suggest additions and deletions in the roll during a
specified period.

Linked with voter registration are the preparation of voter photo-ID cards and the
computerization of rolls throughout the country for 672 million voters. There are 16
national languages in India, and computerization of electoral rolls must take into
account the fact that in each constituency the voter roll will be printed in one of the
prescribed 16 languages. Therefore, new language software has been developed.
There is always ongoing work of replacing lost and mutilated voter photo-ID cards,
and general maintenance work of updating information on computers and online. The
cost of voter registration has varied over time; during the introduction of these new
technological innovations, the cost was much greater. This cost was reduced in later
years; however, in our calculation we have used an average cost, as photo-ID cards are
still being issued in some states of India.
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c) Boundary delimitation

The Constitution provides that upon completion of each census (undertaken every
10th year since 1921), the allocation to the states of seats in the House of the People
and the division of each state into territorial constituencies shall be adjusted. For
delimiting these constituency boundaries, there is a separate, three-member
Commission (the Delimitation Commission) provided under the Delimitation Act
(2002). This Commission is headed by a retired judge of the Supreme Court. One of
the election commissioners is nominated as a member of the Delimitation
Commission, and the state election commissioner of the state in question is (ex officio)
the third rotating member. Secretarial support and institutional memory are provided
by the Election Commission. Though there is a separate budget allocation for the
Delimitation Commission, a substantial portion is also contributed by the Election
Commission. Various costs involved include the cost of meetings and travel of the
members of the Commission to various parts of the country to consult with political
parties and government agencies; cartographic expenses; collecting and collating
census information; developing computer-aided GIS facility; publicity and public
relations; and publications.

Since the Election Commission and each of the 35 CEO offices provide support to
the Delimitation Commission, they have earmarked funds for this important exercise.
Hence, expenses of these other bodies should be taken into account in addition to
direct costs for the Delimitation Commission.

d) Polling operations

Polling operations constitute the single largest component of election expenses, as the
entire activity revolves around polling and the huge number of staff required. As in
other democracies, the Election Commission undertakes routine polling operations;
what is different, of course, is the gigantic scale on which these operations are carried
out in India. Holding a simultaneous general election to central and state legislatures is
the largest peacetime logistics operation carried out in the country (and perhaps in the
world). To put the scale of this undertaking in perspective, consider the following data:

Case Study 2 - Table 2. Electoral operation estimates

Number of registered electors about 672 million

Number of polling stations more than 688,000

Number of electronic voting machines used
for general election (2004) 10,25,000

Number of polling staff required (for single
election at the rate of five officials per polling
station along with a provision of 5% reserve polling staff) about 3.62 million

Number of security personnel (paramilitary,
police, home guards and village guards) about 570,000
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Case Study 2 - Table 2. Electoral operation estimates (continued)

Number of voter-registration staff required (for
intensive revision of elector roll) about 700,000

Number of central counting centers (which depends
whether there are simultaneous state legislative elections
in some states) over 700

Number of staff required for counting ballots about 275,000

The single most important reduction in the cost of election operations has been due
to the introduction of electronic voting machines. Previously, for each constituency
(for both the national and state legislatures), separate ballots were printed under tight
security conditions and continuously supervised by a team of officials and security per-
sonnel. These ballots then had to be transported first to the district level and later to
the polling station level. The introduction of electronic voting machines saved about
8,800 metric tons of security paper, in addition to savings on printing, transportation
and security.

e) External voting costs

The Indian diaspora numbers some 20 million (non-resident Indians and persons of
Indian origin) all over the globe, but they have not been offered citizenship or voting
rights. Even members of the armed forces posted outside the territory of India are not
provided the opportunity to vote by post or absentee ballot. Only members of the
armed forces stationed within India, even if away from their places of registration, are
given postal ballot facility. Recently, a proxy vote has also been introduced for voters
in the armed forces.

Only members of the diplomatic community posted abroad have the right of absen-
tee vote in a general election. This cost is quite insignificant compared to the total
cost of an election.

f) Campaign funding costs

Campaign funding is not a part of the electoral budget; there is no direct state fund-
ing of election campaigning. Campaign funds are mostly supplied through private
contributions, although some contributions from public companies are permitted (up
to 5 percent of the profits of the company per the Indian Companies Act of 1956, as
amended in 1985). Private contributions generally come from the business communi-
ty, many members of which are thought to expect special attention if their candidate
wins. There is absolutely no transparency in this area. The national commission
appointed to review the working of the Constitution (hereinafter the Constitutional
Commission) has, in its report, ' stated the following:
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[T The problem of political funding is a complex one and there are no panaceas. Political parties need
befty contributions from companies and from other less desirable sources. The greater the contribution,
the greater the risk of dependence, corruption and lack of probity in public life....In fact, while it is
essential to strengthen regulation and the mechanisms and capabilities of supervision and controlling
entities, all this addresses only a part of the problem. Quite often, funding commitments do not reach
the parties, but rather go directly to the candidate and his/ber inner circle of supporters....Senior leaders
and party members may often not be aware of private contributions (many of them dubious in origin
and in quite large sums).

Transparency is needed for both the contributions received by political parties and
candidates, as well as in their expenditures. For a long time, there was a gaping hole
in the form of Explanation 1 to section 77(1) of the Representation of People Act
(1951), under which the amounts spent by persons other than the candidate and his
election agent were not counted as election expenses. This meant that there could
never be any violation of expenditure limits, however realistically they might be fixed.
But following a 1996 Supreme Court judgment and the recommendation of the
Constitutional Commission, this Explanation 1 was amended in 2003."* Any money
spent by a recognized political party on its 40 identified leaders during the period of
an electoral campaign is exempt from inclusion in the ceiling of election expenditures
of individual candidates set up by the parties. Such exemption extends to expenditures
incurred for air travel (whether regular flights or chartered aircraft) by those 40 lead-
ers of the party. Earlier, part of such expense on air travel of party leaders would have
been presumed to have been incurred by the candidates and counted towards their
prescribed ceiling on electoral expenditures. The number of leaders has been fixed at
20 for political parties other than those recognized (but registered) by the Election
Commission of India." In our opinion, this step by the government has only confused
the situation even more and made little headway toward increasing transparency.

To put this problem in perspective, it is apt to quote from the judgment of the
Supreme Court:"

The General Elections—io decide who rules over 850 million Indians—are staged every five to six
years since independence. It is an enormous exercise and a mammoth venture in terms of money spent.
Hundreds and thousand of vehicles of various kinds are pressed on to the roads in the 543 parliamen-
tary constituencies on behalf of thousands of aspirants to power, many days before the general elec-
tions are actually beld. Millions of leaflets and mawny millions of posts are printed and distributed or
pasted all over the country. Banners by the lakbs are hoisted. Flags go up, walls are painted, and bun-
dreds of thousands of loudspeakers play out the loud exhortations and extravagant promises. VIPs
and VVIPs come and go, some of them in belicopters and air taxis. The political parties in their quest

12 Chapter 4 on ‘Electoral Processes and Political Parties.” Constitutional Commission Report.

13 Substituted by section 4 of the Amendment Act 46 of 2003 for the explanation I to section 77 (1) in the Representation
of People Act (1951).

' Under the Allotment of Symbol Order 1968 of the Election Commission of India, political parties initially register, and
later some of these registered parties, on fulfilling certain threshold requirements, are recognized both as national parties
and as state parties. There were six national parties, 45 state parties, and 720 registered parties in India as of March 1,
2004 as per Election Commission of India notification number 56/2004/Judicial-IIl dated 3 September 2004.

1% See footnote number 9 above, paragraph 15.

75



76

Getting to the CORE

for power spend more than one thousand crore's of rupees on the General Election (Parliament alone),
yet nobody accounts for the bulk of the money so spent and there is no accountability
anywhere. Nobody discloses the source of the money. There are no proper accounts and no audit.
From where this money comes, nobody knows. In a democracy where rule of law prevails this type of
naked display of black money, by violating the mandatory provisions of law, cannot be permitted.

Furthermore, the judgment states:"”

The General Elections bring into motion the democratic polity in the country. When the elections are
fought with unaccounted money, the persons elected in the process can think of nothing except getting
right by amassing black money. They retain power with the belp of black money and while in office
collect more and more to spend the same in the next election to retain the seat of power. Unless the
statutory provisions meant to bring transparency in the functioning of the democracy are strictly
enforced and the election-funding is made transparent, the vicious circle cannot be broken and the
corruption cannot be eliminated from the country.

Political parties recognized as national parties and state parties are given free prime
time slots on state-owned electronic media, according to a formula devised by the
Election Commission. It is difficult to calculate this cost exactly, but a conservative
estimate is offered in this report.

Based on policies in the United Kingdom and a number of other countries, until very
recently in India no political advertising was permitted in the electronic media; this
ban was effected as part of an effort to provide a level playing field to all participants
in an electoral contest. But in 2003, again as a result of public interest litigation, the
Supreme Court ruled that banning such political advertisement is against the funda-
mental right to free speech and expression was therefore in violation of the
Constitution. Since then, large amounts of party funds have begun to flow toward
political advertising in electronic media, but no estimates on the actual amounts are
available yet. At best guess, the parties spent between 100 million and 150 million
rupees ($2.3 million to $3.5 million) on such efforts prior to the 2004 general elec-
tion. These costs are in addition to what the parties incurred in traditional advertising
in print media, for which again the best guess is an expenditure of approximately 100
million rupees.

g) Political party finance

No state funding or budgetary support is provided to the political parties. The issue
has been debated in India for a long time, and there have been a number of commit-
tees established to look into this question (the Goswami Committee, The Indrajit
Gupta Committee on State Funding of Elections, the 128th Report of the Indian Law
Commission etc.). However, no consensus has been reached on introducing state
funding of political parties in view of the existing loopholes in the law.

Various political parties frequently are given office accommodations in prime
locations at no or negligible cost. Also, at present, the government provides free
airtime on state-owned TV. Although a law has been enacted providing for in-kind

16 A crore is a unit in a traditional number system, still widely used in India and Bangladesh. An Indian crore is equal to 10

million. (Wikipedia)

17 See footnote number 9 above, paragraph 17.
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state assistance in other areas, as well as for making free time available on private TV
channels through notification, no such notification has been made to date.

h) Civic education expenses

Although a majority of India's electorate is illiterate, most citizens are nonetheless
quite aware of issues and parties when it comes to elections—a fact that testifies to a
number of changes in the ruling parties’ fortunes in forming a government. The EMBs
(the Commission as well as the offices of the CEOs in the States) have an earmarked
budget for civic education, which is spent on payments to electronic media, print
media and NGOs. Part of this budget is also spent on directly educating the polling
and counting agents of the political parties. In most states, apart from political parties,
civil society organizations play a major role in voter education.

i) Cost of introducing new election technology

The Commission recently has taken certain steps to introduce new technology into
the electoral process. Issuing photo-ID cards for voters was aimed at preventing
fraudulent voting, and computerizing electoral rolls at the constituency level was
undertaken with a view to cleaning the rolls and making it easy to add and delete
names and maintain the rolls. Similarly, the introduction of electronic voting
machines throughout the 688,000 polling stations was done to eliminate invalid votes
and to bring greater accuracy and speed to the counting process. Given the cost of
$200 per electronic voting machine (and this was the concessional cost for the
Commission because the machines are manufactured by a state-owned public sector
company, Electronic Corporation of India), there was a huge expenditure for the
Commission to acquiring them. The recurring cost could be set at 3 percent, which as
also represents a large amount. In addition, the cost of computers for CEO offices and
the district election officers combined with the IT maintenance cost for election
support could be in th